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SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 


CHAPTER IV 
A Summing Up 

As regards the complaints brought to the notice of Government concerning 
Grama Panchayats, the Committee found as follows :— 

(a) there has been abuse of powers in the matter of taxation by some Panoha- 
yats ; 

(b) many Panchayats do not venture to impose any tax and try to depend 
entirely on Government for funds for development ; 

(c) the allegation that members of the Panohayat are reluotant to render 
voluntary service is to some extent true j and 

(d) the allegation that Panchayat members compensated themselves by improper 
means for the service they are to render voluntarily is true in isolated oaBeB only. 

CHAPTER V 

The Present Roie of Panchayats 

The Panchayat has come to assume the character of a development council for 
its local area in addition to its usual administrative character and the emphasis Is 
necessarily on the former aspect. 

CHAPTER VI 

Establishment and Constitution of Panchayats 

1. The size of a Panchayat —The size of a Panchayat should correspond to the 
demarcation of a Block so that one V. L. W. may be available for each Panchayat. 

(a) In the ‘ scheduled areas the Panchayat area should be so demarcated as to 
cover a population of 2,500 only on the average ; 

(5) In the areas where the percentage of tribal and backward population is 
between 25 per cent to 40 per cent, the Panchayat area should be so demarcated aa 
to cover a population o ' 4,500 roughly ; 

(c) In the remaining areas where the percentage of tribal and backward popula- 
tion is less than 25 per cent, the Panchayat area should be so demarcated as to cover 
a population of 4,000 roughly, when an increased number of V. L. Wa. are avail- 
able on the lines of the recommendations of the Study Team of G, O. P. P. Mean¬ 
time, the existing size of the Panchayat should not be disturbed in these areas. 

( d ) If special circumstances justify, such as sparseness of population, difficult 
terrain, etc., portions of the area inoluded under ( b ) and (e) above, may be given a 
special treatment and Panchayats in those areas may have a population coverage of 
2,500 only as at (a) above ; 

(e) A fresh reotifioation of boundaries should be attempted in respect of Pancha¬ 
yats where grouping of villages has been done without sufficient regard to geographical 
contiguity or important physical features, such as existence of rivers, hills and 
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jungles. For this purpose, it will be desirable to set up an ad hoc delimitation 
committee for each subdivision consisting of the Collector, the Subdivisional Officer 
and an M.L.A. representing that area. As far as possible, Government should 
accept the findings of this committee ; and 

(/) Palli Sabhas should be established immediately as provided in section 19 of 
t he Act. 

2. Election and other matters —(a) Election Officers should, as far as possible, 
be gazetted officers. In the block areas, the Block Development Officer or any 
other suitable officer should be appointed as Election Officer ; 

( b) There need not be a separate voters’ list for the Panchayat. The relevant 
portion of the electoral roll of the Orissa Legislative Assembly might be used as 
voters’ list for elections to the Panchayat ; 

(c) Each ward may be so demarcated as to maintain the homogeneity of the 
village. If a village has a population of roughly 300, it may be constituted as a 
ward by itself. If not, two or more small villages can be grouped together for 
forming a ward. But a small village should not, as far as possible, be grouped 
with a big village in order to constitute a ward. If there is a homogeneous unit with 
a large population, it may be allowed to return more than one member to the 
Panchayat keeping in view the principle that every 300 population or near about is to 
send one representative. For this purpose, the big village may be divided into a 
number of wards ; but every resident of the village should be entitled to stand as a 

candidate from any of the wards in that village ; 

(d) Every electoral ward of a Panohayat should be constituted into a Palli Sabha 
without, however, breaking the boundary of a village. Where a big village has been 
demarcated into two or more electoral wards in view of its population, the entire 
village itself should be constituted into a Palli Sabha. In other words, each Palli 
Sabha will be entitled to elect one or more mombers to the Grama Panchayat ; 

(e) If the Scheduled Castes/Tribes population of a Panchayat area is more than 
10 per cent and if no member of Scheduled Castes/Tribes has been elected as a 
member of the Panchayat in the ordinary course, then the Subdivisional Officer will 
nominate one person to represent the Scheduled Caste/Tribe in the Grama Panohayat. 
The nominated member will have all the rights and privileges of an elected member 
of the Grama Panohayat; 

(/) The Panohayat will be entitled to nominate a woman member if no woman 
is elected by the ordinary procedure. The nominated member should have all the 
rights and privileges of an elected member ; 

(g) The Village Level Worker should be co-opted as a development member of 
the Panohayat without any right to vote in the interest of development of its looal 
area. The Panchayat will have the right to report to the authorities concerned on 
the work and the usefulness of the Village Level Worker; 

( h ) The life of a Grama Panchayat should be five years instead of three years 
as at present ; and 

(i) Big Panohayats in semi-urban areas should be converted into Notified Area 
Councils. In particular, Panohayats existing at the Subdivisional headquarters and 
having a population of more than 10,000 should invariably be converted into 
Notified Area Councils. 
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CHAPTER VII 

Duties and Functions of Panchayats 

The duties and functions of Panchayats should be as follows in order of priority 
and importance :— 

(a) Village, uptiftment in all its aspects —This will include measures taken for 
the economio, social and moral development of the community as a whole. The 
exact works to be taken up will vary from Panchayat to Panchayat, according to 
the needs of the people and the resources of the Panohayat, the primary objective 
of such works being popularisation of the Panchayat in its own area. The following 
items of work may be mentioned in this connection :—• 

(i) Village sanitation including cleansing and lighting of public streets, 
disposal of drain-water and sullage, etc. ; 

(ii) Medical relief and public health. This will also include preventive 
measures against epidemic by promptly reporting its outbreak to the 
authorities and inducing the people to take necessary precautionary 
measures such as drinking water from a protected source, etc., encourage¬ 
ment of human and animal vaccination ; proper disposal of dead bodies 
in the interest of public health ; 

(Hi) Supply of drinking water ; 

(iv) Spread of education. This will include establishment and/or maintenance 
of primary schools and measures for encouraging adult literacy, physical 
and social education ; management of primary, M. E. and basic schools 
situated within its area ; 

(v) Development of co-operation ; and 

(vi) Promotion of social and moral welfare ; including removal of untouchabi- 
lity, eradication of corruption and measures to discourage litigation and 
to enoourage arbitration. 

(b) Rendering assis'ance to Government, the Block or any other official or non¬ 
official agency which takes up works of economic, social and moral development of the 
community in that aiea~ Such assistance can be given in the following manner :— 

( i ) the Panchayat can explain the importance of the works of various 
welfare sohemes sanctioned by the Government and explain their benefits 
to the people and thereby create a favourable atmosphere for their 
execution ; 

(ii) it can assess the felt-needs of the people and formulate a plan for all¬ 
round improvement of the Panohayat area for the consideration of the 
Government; 

(in) it may fix physical targets for various sohemes sanctioned by Government* 
such as schemes for agricultural production, taking the village or the 
family as a unit and ensure that the target is achieved ; 



iv 


(iv) it may give financial contribution towards the execution of the schemes> 
either from the Panohayat funds or by collecting contribution from the 
people in oash or labour, as the case may be ; and 

(«) the Panchayat itself oan aot as the agency of the Government or Block 
authorities in aotually executing the various development sohemes taken 
up in its area. 

(c) Administrative functions— This will include :— 

(») Acquisition of property j 

(ii) Protection and management of property vested in the Grama Panchayat; 

(Hi) Guarding against encroachments on public streets and other public 
properties in the Panohayat area and to bring to the notice of the 
concerned authorities any such enoroachments when the enoroachers fail 
to remove them despite the Panohayat’s directions ; 

(<«) Establishment and management of common grazing grounds or fodder 
farms and land for oommon benefit of the people including burial 
grounds; 

(*) Assisting and advising the villagers in obtaining loans from Government 
and Co-operative Societies and in distributing the same amongst them 
and repayment thereof ; 

(vi) Acting as a guide to the individual villagers in the matter of getting full 
advantage of the Governmental assistance and Governmental organisa. 
tions and of the assistance of other non-official organisations and 
institutions or individuals ; 

(vii) Recommending the oommon grievances of the villagers to appropriate 
authorities for redress and looking after them for appropriate attention ; 

(HU) Relief from famine, fire and other calamities and relief to the destitute 
and the siok j provision of employment in times of scarcity ; 

(ir) Bringing under cultivation and plantation the waste and fallow lands 
vested by Government in a Panohayat ; 

*(x) Registering births and deaths, marriages and adoptions and maintenance 
of the necessary registers ; 

*(®0 Maintenance of records relating to cattle census, population census and 
other statistics, as may be prescribed ; and 

*(xii) Establishment of granaries and grain-golas 

The discharge of duties mentioned in items ( x ), {*») and (xii) above will be 
•ubjeot to the previous approval of Government. 

(d) Miscellaneous functions—These will include— 

(d) Utilising the seasonal and religious festivals in the rural areas by 
aanalising the enthusiasm of the people iD constructive works of 
appropriate nature; 



V 


(ii) Exercising vigilance on the work of the subordinate employees of 
Government or local bodies in the Panohayat area and to enquire and 
report about misconduct of such officers to the concerned authority ; 

*(ni) Issuing directions to any tenant for the due observance of the principles of 
good husbandry on the lines of the provisions of section 22 of the Orissa 
Agriculture Act, 1951 ; 

*(iv) Organisation of voluntary corps to implement the works undertaken by 
the Panchayat and for assisting the Grama Panchayat in the discharge of 
its functions in the matter of social services ; for instance, extinguishing 
village fire, protecting life and property when fire occurs, disposing of 
dead bodies and rendering such other social and philanthropic services 
as may be specified by the State Government from time to time ; 

*(v) Maintenance and management of minor irrigation sources in the 
Panchayat area ; 

*(vi) Management of the institutions meant for common worship and their 
properties when appointed as trustees by the Endowment Commissioner 
under the Hindu Religious Endowment Act ; 

*[vii) Taking up remunerative schemes or trades or sohemes providing common 
service and facilities (including ware-housing, eto.) for the benefit of the 
villagers li ring in the area ; 

(tmi) Performing any other duties which Government may enjoin upon the 
Grama Panchayat or permit from timo to time, subjoot to the provision 
that such duties do not constitute any inroad into the rights of a third 
party ; an 1 

(ix) Fulfilling any other obligations imposed by law on it. 

The discharge of the duties mentioned in items (in), [iv), (v) , (vi) and (vii) 
above will bo subject to the previous approval of the Government. 

CHAPTER VIII 

Financial Resources of Panchayats 

The Panchayats need more financial support than what is provided by the 
Grama Panchayat Department at present. The following measures are suggested in 
order to improve the position 

(а) There shall be a ‘ panchayat tax ’ as provided under section 44(1) of the Act 
which shall be compulsorily levied by all the Panchayats in the State. (We are 
proposing in Chapter IX that in backward areas, this tax should be optional). The 
rate of the tax should ho not less than Re. 0-4-0 and not more than Rs. 10 per person 
per year. 

(б) There will be an optional land tax or land cess which should be assessed as a 
surcharge on land revenue. For the purpose of this levy, the Palli Sabha should be 
taken as a unit and it will be open to a Palli Sabha to ask for its imposition for 
financing specific development projects in its area in a particular year. The 
Panchayat shall levy t.he tax accordingly and leave its collection to the Government 
agency which collects land revenue. 
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(c) Fees shall be levied by Panchayats only in cases where it has ronderecl 
specifio service to the rural people such as, the use of any building, use of slaughter 
houses and cartstands maintained by the Panchayat, the use of rest.sheds, etc., 

vested in the Grama Panchayat. 

( d ) All other taxes, tolls, fees and rates shall be discontinued. 

(e) The Panchayat should attempt to derive income from non-tax sources, as far 
as possible, by suitably developing the properties under its control and also by 
taking up various remunerative schemes, such as pisciculture, plantations, poultry 
farming, small scale or cottage industries, production o f manure, producer gas, etc., 

in its area. 

(/) The Palli Sabha should be authorised by the Panchayat to collect ad hoc 
subscriptions from its residents for financing particular welfare schemes. 

(g) The State Government shall establish and maintain a fund to be called the 
“ State Rural Development Fund ” and the following amounts shall be credited to it 

every year :— 

(») The entire income derived by Government from Kendu leaf leases ; 

(ii) the net proceeds of the * development cess ’ to bo levied by Government 
at the rate of Re. 0-3-0 per rupee of land revenue, after deducting tho 
cost of existing commitments, if any ; and 

(Hi) 5 per cent of the land revenue collected in the previous year. 

A prescribed portion of this fund may be set apart for assisting the Panchayats 
in the backward areas in the State where we have suggested that the ‘ Panohayat 
tax ’ should be optional. A prescribed portion may also be contributed to the 
“ Subdivisional Rural Development Fund”. The balance amount should bo distri¬ 
buted to the Panchayats on an equitable basis so as to ensure a minimum basic 
income for them. No Panchayat will qualify for this grant, unless it has imposed 
and collected “ Panchayat tax ” in its area. 

(h) There shall also be a “ Subdivisional Rural Development Fund ” and the 
following amounts should be credited to it every year :— 

(i) income from all public ferries of the subdivision, deducting therefrom the 
cost of maintenance ; 

(ii) income from publio hats and bazars of the subdivision, deducting there¬ 
from the cost of maintenance ; 

(iii) inoome from public fairs and melas of the subdivision, deducting therefrom 
the costs incurred, if any ; 

(iv) prescribed contributions from the ‘ State Rural Development Fund ’ ; and 

» 

(v) contributions from any local authority. 

The amounts collected in this fund (minus the cost of administration thereof) 
should be distributed equitably among the Panchayats of the subdivision every year 
and should be utilised by the Panchayats for carrying out the various welfare works 
in their area. 

(i) Seotion 45 of the Act relating to ‘ labour tax ’ should be omitted. 
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Panchayats in Backward Areas 

(i) Levy of Panchayat tax should be made optional in the backward areas for 
a period of, say, 5 years. The pay of Secretary of the Panohayats which will not 
impose Panchayat tax should be borne by Government. It may be possible to 
utilise the services of Social Workers of the Tribal and Rural Welfare Department 
for this purpose. In Block areas, the Village Level Workers may also be tried as 
secretaries temporarily ; 

(it) No specific functions should be assigned to these Panchayats and they may 
be utilised only in popularising the development activities of the Government in their 
area and generally supervising their execution. Wherever possible, such development 
works may be executed through the agency of the Panchayat. The Panchayat 
should, however, be consulted while formulating any development plan for its area- 
Attempts should be made to keep the Panchayats engaged in welfare works for the 
locality to the extent possible with the financial assistance of Government ; and 

(in) For executing village upliftment works in these areas, money may be 
provided out of the * State Rural Development Fund 1 in appropriate amounts so 
as to popularise the Panchayats to the people. 

The special recommendations of this chapter should not be applied automatically 
to all Panchayah in the backward areas. Government will determine the areas 
where the present provisions of the Act cannot be implemented successfully and 
the recommendations should he tried in those areas only. The recommendations 
should be tried for a specified period, say 5 years, during which time, the Government 
in the appropriate department should endeavour to see that the Panchayats in 
question are brought on a level with those in the other areas. 

CHAPTER X 
Miscellaneous 

1. Simplification of lawj-'-Govornment should publish a ‘ Hand Book ’ in Oriya 
containing a simple account of the legal provisions of the Grama Panchayats Act and 
Rules so that they may easily be understood by the Panchayat members and the 
public. We would, however, strongly recommend that the Grama Panohayats Act 
and Rules should he recast and rewritten in simple language so as to make them 
easily understood by the public. 

2. Panchayat Staff —The Panchayat secretary should be appointed by the 
District Magistrale in consultation with the Panchayat and deputed to work under 
the Panchayat It will be desirable to have a cadre of Panchayat secretaries on a 
uniform scale of pay and the posts should be transferable. In our opinion, no 
minimum educational qualification is necessary for the post of a seoretary ; and in 
selecting a secretary, stress should be given on the aptitude, ability and past 
experience of a candidate. The Panchayat should be entitled to appoint suoh other 
staff as may be approved by the District Magistrate having regard to the necessities 
of the Panchayats concerned. When a oadre of secretaries is created, we suggest 
that steps should be taken simultaneously for giving adequate training to such 
secretaries. We suggest that a separate institution be set up by Government for 
giving a regular course of training to the secretaries. For the present, a nucleus 
organisation may be set up in each district for imparting necessary training to the 
existing secretaries on an intensive basis. 
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3. Panchayai Police —The dual control on the village police by the Panchayat 
and the Police Department is not working satisfactorily. It is complained that the 
Choukidars are not attending to either of the authorities properly. In the interest 
of both Police administration and Panchayat finances, the Chaukidars and Daffadars 
should be taken away from the control of the Panchayats and the Panchayats should 
have no responsibility for meeting their salaries or other costs. The cost of the 
village police should also be met by Government out of the general revenues, in view 
of the importance of their work. The village voluntary corps referred to in chapter 
VII should be suitably organised so as to take up the duties of watoh and ward in 
the Panchayat area in addition to the work of assisting the Panchayat in the matter 
of social services. 

4. Location of headquarters ~T )isputes regarding the location of headquarters 
and the grouping of villages in the Panchayats should be settled on the following 
principles :— 

(i) Wherever grain-golas or any other important institutions or buildings 
have already been constructed by Government at the existing Panchayat headquar¬ 
ters, there shall be no further change of headquarters in respect of suoh Panchayats. 
But if it is found that one or two border-line villages are situated at a 
long distance from the headquarters and they can be conveniently tagged on 
to a neighbouring Panchayat whose headquarters will be better accessible and nearer 
to that village, then such villages may be tagged to that adjoining Panchayat 
provided both the Panchayats concerned agree to such a course ; 

(it) As far as possible, the headquarters of a Panchayat should be located in an 
important village whose importance arises from population or location of important 
institutions and which is centrally situated with respect to the area of the Panchayat 
and is accessible from all parts of the Panchayat; 

(iii) In some Panchayats, grouping of villages appears to have been done 
without regard to contiguity and other important considerations suoh as, existence 
of rivers, hills, etc. In many of these Panchayats, the mistake can be corrected by a 
simple-border adjustment between the adjoining Panchayats. Wherever suoh an 
adjustment is mutually agreed to between the concerned adjoining Panchayats, the 
Government should give effect to that adjustment ; and 

(iv) There may be other cases of incorrect grouping of villages in a Panchayat, 
where no mutually agreed solution is forthcoming between the adjoining Panchayats 
regarding rectification of boundaries. In such a case, Government should have the 
matter enquired into afresh and order a readjustment of the boundaries according to 
the consideration of contiguity and geographical factors. 

5. Execution of development works —The present instructions of the Government 
appear to be that whenever a Panchayat is given a work, it should first of all receive 
the money and credit it to the Grama Fund so that such moneys can be subject to 
audit. Secondly, the Panchayat should nominate a Committee which should take 
up the execution of the work under the supervision of the Panchayats. We would 
endorse this principle and emphasise that care should be taken to see that it is 
enforced in practice. By way of further precaution, we suggest that the Sarpanch 
and the members of a Panchayat should be debarred by law from taking contract* 
of works in individual capacity either from Government or any local body. 
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6. Panchayat Budget —It should be provided that if the Subdivisions! Offioer 
does not pass the budget within a reasonable period of its submission, say two or 
three months, the budget shall automatically take effeot after the expiry of such 
period. The District Magistrate may be instructed to delegate the power of 
approving he Panehayat budget to the Block Development Offioer or the nearest 
Revenue Officer of gazetted rank having jurisdiction over the area. A oopy of the 
budget should be displayed in a prominent plaoe in the offioe of the Grama 
Panchayat, so that the public are able to note its contents. 

7. Remuneration of Sarpanches and members —There is no objection to the 
Panohayats giving some remuneration to the Sarpanch and daily allowance to the 
members on the days they attend Panchayat meetings at the headquarters 
provided the Panchayat can find the necessary funds from its internal resources. 

8. External control —The working of the Panohayats requires muoh closer 
guidance and supervision from the authorities than at present. Appointment of 
separate audit staff is not an immediate necessity ; but greater emphasis should be 
given on timely audit. With the increasing participation of the Panchayats in 
development works, proper guidance and supervision of their activities is essential 
and this should not be allowed to suffer for want of sufficient staff in the 
districts. There should be a Distriot Panchayat Officer of a suitable rank in each 
district who could take decisions on important matters relating to the Panchayats 
without reference to the Oolleotor. 

9. Democratic supervision —Departmental supervision alone is not sufficient to 
ensure proper working of the Panchayats. It is necessary and desirable that the 
working of the Panchayats is supervised by a democratically elected body at the 
Blook level, 

CHAPTER XI 
Adalti Panchayats 

As regards the complaints brought to the notice of Government regarding the 
working of the .Adaki Panchayats, the Committee found as follows :— 

(а) If disposal of cases is taken to be a criterion, the Adalti Panchayats, in 

general, are working well. These oourts have been very successful in 
compromising a large number of petty disputes ; but wherever a disputed 
case has been referred to an Adalti Panchayat for decision, it has not 
been able to do justice and come to a satisfactory decision. In many 
cases, the decisions given by Adalti Panchayats have been reversed by the 
Subdivisional Magistrates due to defective procedure and wrong finding. 
The Adalti Panchayat has been able to establish itself only as a compro¬ 
mising body in the village but has not been able to discharge its duty as 
a full-fledged village court ; and 

(б) As regards abuse of powers by the Adalti Panchayats in the settlement 

of disputes, the complaint seems to be true in isolated oases ; but the 
number of such oases may not be large. 

The Committee recommends as follows :— 

The members of the Adalti Panohayat should not be eleoted but they should 
be nominated by the Panohayat, as far as possible, unanimously. The nominated 
embers shall eleot irom amongst themselves, a person to act as the President of the 
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Adalti Panchayat. An Adalti Panchayat should be established in every Grama 
Panchayat of the S^te and its jurisdiction should be co-exter.sive with that of the 
Grama Panchayat concerned. In the case of backward areas referred to in 
Chapter IX, it will be optional for the Government to establish Adalti Panohayats. 
The president and members of the Adalti Panohayat shall hold offio • for a period of 
three years and shall be el'gible for re-appointment. The President and the members 
of an Adalti Panchayat will be removable by the District Magistrate, af u er due 
enquiry, in case of inability or misconduct. The proceedings of the Adalti Panchayat 
shall be generally open to the public. 

The only function of the Adalti Panchayats will be giving an award in oases 
where the parties come to a compromise. The jurisdiction of other Magistrates will 
be excluded in the category of cases mentioned in section 64 of the Orissa Grama 
Panchayats Act. On receiving a comp’aint in respect of any such offence, the Adalti 
Panchayat shall visit the spot as quickly as possible and hold an enquiry. If they 
decide by a majority that the case is a false one the case will be dismissed and no 
revision will lie against such dismissal. If they find that the case is true, they will 
record accordingly after giving reasons. They will ask the offender to retribute to 
the complainant to the extent his action demanded. If the < fFendor agrees to pay the 
retribution, the case will be disposed of accordingly. If the complainant and the 
accused agree between thems Ives, even without payment of retribution settled by 
the Adalti Panchayat, the case will be disposed of accordingly. In case the accused 
challenges the decision of the Adalti Panchayat, the Adalti Panchayat will send the 
proceedings to the nearest Magistrate having power of cognizance. Thereupon, the 
Magistrate will take cognizance on that report treating the facts stated therein as 
pros'cut ion case. If the case is d oided against the accued, then the Magistrate 
will have the power to award a cost against the accused which will be payable to the 
complainant. 

Similarly, in respect o r cases which are reserved for disposal by the Adslfi 
Panchayat in the civil side, the plaints may be filed before the Adalti P nchayat and 
oral complaints may also be made. The Adalti Panchayat may do all that is neoes¬ 
say for disposal of the civil dispute. Tf the parties agree to the decision of the 
Adalti Panchayat, it will at once pass a decree aocordi igl.v and the deoree will be 
executable in a Munsiff’s or Sub-Judge’s Court having jurisdiction over the area. 
If tl e parties are net agreesb’e, the Ai’a’ti Panebav at will sei d a report to the Civil 
Court concerned which will treat it as a plaint over which it will give a decision after 
taking evidence. 

CHAPTER XII 
Conclusion 

Improvement in the working of Panchayats cannot be brought about merely by 
an amendment of the Act and the Buies or the administrative tightening up of 
control by the supervising authorities. It is the leadership in the village that will 
determine the future of the Panchayat administration. It is, therefore, of the utmost 
importance that the human material constituting the Panchayat should be properly 
guided and utilised. The establishment of Panchayats being a directive principle of 
the Constitution of India, this institution deserves to be kept above all oonfliots of a 
political nature. It is necessary that this position is properly appreciated by the 
political leadero and they do all that is necessary to ensure that party-faction does 
aot enter into the fabric of the Panchayat and create difficulties in its working. 



CHAPTER I 


SCOPE OF THE ENQUIRY—PROCEDURE ADOPTED 

The Grama Panchayats Enquiry Committee was constitu¬ 
ted by the Government of Orissa in its Resolution No. 4015, 
dated the 20th May 1957, on the following background 1. 
The Government had taken steps to introduce Grama 
Panchayats in the State by enacting the Oiissa Grama 
Panchayats Act, 1948, with a view to establishing and develop¬ 
ing Local Self-Government in the village communities of 
Orissa. A beginning was made by establishing 530 Grama 
Efanchayats in the State in the year 1950-51 and the number 
steadily rose to 2,343 at the end of the year 193 '>-56. But the 
basic objective of the Government, which was to utilise the 
Grama Panchayats as units of decentralised administration in 
order to enthuse the people and obtain better co-operation 
from them in the development and other fields of activity, was 
not fully realised because the Panchayats 1 2 in general did 
not function as was expected. In particular, the Government 
received the following complaints as to the working of the 
Grama Panchayats :— 

(a) There has been abuse of powers in the matter of 
taxation by some Panchayats ; 

(b) Many Panchayats do not venture to impose any 
taxes and try to depend entirely upon Government for funds 
for local development; 

(c) People are very reluctant to render voluntary 
service as members of Panch; yats in some areas ; and 

( d) In some places members of the Panchayats appear 
to look forward to compensate themselves by improper means 
for the service they are to render voluntarily. 

The Orissa Grama Panchayats Aot, 1948, also provided for 
the establishment of Adalati Pctnchayats in the rural areas for 
settling petty disputes both of a civil and criminal natui e so 
that the administration of justice in the rural areas could be 

1 Vide Appendix 1. 

2 The abbreviation " Panohayst ” has been used throughout this report to 
denote “ Grama Panehayat 
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simple, cheap and expeditious. This was implemented by 
establishing 150 Adalati Panchyats in the year 1950-51. The 
number gradually rose to 294 at the end of the year 1955-56. 
Some of these Adalati Panohayats worked well and fulfilled 
the purpose for which they were formed to a large extent; but 
it was reported that in a majority of cases the Adalati 
Panchayats were not working satisfactorily. In particular, it 
was alleged that there was abuse of power by some Adalati 
Panchayats in the matter of settlement of disputes. 

The above circumstances rendered it necessary to have an 
assessment made of the actual working of the Grama 
Panchayats and Adalati Panchayats in order to find out to 
what extent the allegations of bad working were correct ; and 
to devise measures for removing the existing defects and 
improving their working so that these bodies might fulfil the 
purpose for which they were established. This Committee has 
been entrusted with that task. The Committee has been 
charged with the duty of looking into the working of the 
Grama Panchayats and Adalati Panchayats in the State and 
to advise Government as to— 

(i) how far the allegations of bad work and bad 
approach to their responsibilities made on the Grama 
Panchayats and the Adalati Panchayats are true ; 

(H) whether considering the volume of mischief it is 
necessary to provide changes and safeguards in the Act and the 
Rules to make the Grama Pancbayat Scheme and the Adalati 
Panchayat Scheme more useful and satisfactory or whether 
the Administrative tightening up of control ■will be sufficient; 
and 

(Hi) the methods by which and the directions in which 
the Act and the Rules thereunder can be improved or the 
administrative control can be tightened up to give better 
results. 

It will be clear from the above that the scope of enquiry of 
the Committee is very wide and embraces almost all aspects of 
the working of the Grama Panchayats and the Adalti 
Panchayats throughout the State. Having regard to the 
magnitude of the task and the short time at the disposal of 
the Committee, namely about ten months we considered it 
necessary at the outset to determine a suitable procedure 
wher'' b- the inquiry could be completed within the appointed 
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time. Some of the difficulties we faced deserve mention here 
First, there were in existence more than 2,300 Grama 
Panchayats and nearly 300 Adalti Panchayats in Orissa ; and 
it was estimated that the quality of their working would vary 
from district to district. Secondly, in the ex-State areas of 
the State, due to various complicated factors, the Panchayats 
would show varying characteristics even from subdivision to 
subdivision. But it was not possible within the short time 
to visit all the subdivisions or even all the districts and 
undertake a study of the Panchayats on the spot. This was 
all the more felt because seven of us were Members of the 
Legislative Assembly, out of whom two are members of the 
State Government ; and all of us had other important pre¬ 
occupations which kept us busy part of the time. The only 
course left to us was to study the working of some typical 
Panchayats in selected districts at different stages of growth. 
For the assessment of the working of such a large number of 
statutory bodies, it would have been helpful if we had before 
us something like a statistical analysis of the different 
characteristic features of the Panchayats, taking the sub¬ 
division as a unit, for reference. Such characteristics would 
include income derived from the various sources laid down in 
the Act, rate of assessment of the various taxes, income from 
management of properties, income received by way of 
Government grants and loans, expenditure incurred on 
establishment and allied matters, expenditure incurred on 
development works, repayment of loans taken by the 
Panohayat from Government, the obligatory and discretionary 
functions actually performed by the Panchayats, the 
development works executed by the Panohayat as an agency 
of the Government and so on. But unfortunately, the 
Department concerned did not have suoh statistical material, 
ready for our use and there was no time for this Committee 
to collect such information afresh. It was not considered, 
practical either to issue a long questionnaire to the Panchayats 
or to the district authorities or the public and elicit answers on 
the various aspeots touching the Panohayat administration as 
a whole. 

The Committee therefore, decided, first of all, to examine 
a number of selected witnesses x , official as well as non-official 
who are concerned with the administration of the Panchayats 


1 Vida Appendix H 
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Or are otherwise interested in it, in. order to get a rough idea 
of the existing defects in the working of the Panchayats in 
the State, and the direction in which improvement was called 
for. Particular care was taken to examine the representatives 
of different shades of political opinion in the State Assembly 
so as to gather an initial impression of the problems and the 
remedies as seen by the important Po.itical Parties in the 
State. This was preceded by the issue of a press-note 2 3 calling 
upon the members of the public to state their views regarding 
the working of the Grama Panchayats and Adalti Panchayats 
in the State and suggest measures for their further 
improvement. The pi ess-note was published almost 
consecutively for 15 diys in all the important dairies 
of the State so that the widest possible publicity 
could be given to it. After examining the witnesses, the 
Committe prepared a memorandum 8 based on the suggestions 
received and circulated it to a large number of selected 
individuals and organisations 4 5 in order to elicit their opinion. 
In addition, the Committee undertook a tour 6 of some dis¬ 
tricts in the State and inspected the working of some Grama 
Panchayats and Adalti Pane hayats on the spot. Oare was 
taken to choose all types of Panchayats—good, bad and 
medium—for the visit of the Committee. The Committee also 
interviewed the members of the Panchayats and the Adalti 
Panchayats on the spot as well as important members of the 
local public with a view to obtaining further information and 
suggestions relevant to our enquiry. 


Because of the practical difficulties of undertaking a 
large-scale survey of the working of the Panchayats in the 
field we have had to rely to a large extent on the various 
Departmental records and reports relating to the different 
aspects of the working of the Panchayats. At our request, 
several Departments of the State Government took up Studies 
of particular aspects of the Panchayat Administration and we 
have relied on the materials made available by them in writing 
this report. 


2 Vide Appendix III 

3 Vide Appendix IV 

4 Vide Appendix V 

5 Vide Appendix VI 
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It is important to note here that the Committee’s task 
is an essentially practical one and we have therefore avoided 
discussions on fundamental issues such as the desirability or 
otherwise of having a Panchayat. It has been an accepted 
policy throughout the Union that Grama Panchayats should 
be established as units of local self-government and this has 
since been embodied as a directive principle in article 40 of 
the Constitution of India. We have not, therefore, considered 
it necessary to give an opinion whether, for instance, the 
Panchayat should altogether be abolished in the backward 
areas of the State. Instead, we have restricted ourselves to 
finding out how the Panchayats in such areas can be nurtured 
properly and brought on a level with those in the other 
regions of the State. We have also resisted the temptation 
of attempting a simplified version of the Gra ma Panchayats 
Act and Rules in order to make their provisions easier and 
understandable to the villagers. 

It was not intended that this Committee should sit as 
a law revision Committee even in respect of legislative 
measures relating to the woiking of the Panchayats and 
Adalti Panchayats in the State. We have, therefore, confined 
ourselves broadly to giving a finding on the allegations brought 
to the notice of Government and dealt with the matters 
arising therefrom and incidental thereto. We have not con- 
cerned ourselves with the revision of the Act and the Rules 
except to the extent necessary or material for our purpose. 



CHAPTER II 


Establish¬ 
ment and 
Constitution 
of 

Panchayats. 


A GENERAL BACKGROUND 

It is proposed to give here a general acoount of the 
working of the Grama Panchayats in the State from the very 
beginning up-to-date. We shall discuss how the Panohayats 
were constituted and established, their main sources of income, 
the functions they generally discharged and attempt an assess¬ 
ment of their working on the basis of these data in a 
subsequent chapter. We had to rely for the necessary infor¬ 
mation on the various Annual Administration Reports of the 
Political and Services (Grama Panchayat) Department and 
other records and documents concerning the working of 
Panchayats. We are informed that the Administration 
Report for the year 1956-57 is not yet ready ; but we are 
glad to note that some deta'led information is available in the 
Report for the year 1955-56. For the preceding years, the 
information available in the reports is not very detailed ; but 
some indications have been given therein as to their working 
in those years. 

Originally, the Orissa Grama Panchayats Act provided 
that the provisions of the Act will be extended to different 
areas of the State from time to time and can be withdrawn 
where necessary, as circumstances may warrant. It was 
thought that if Panchayats were established initially at some 
selected villages and were guided to work successfully, they 
would serve as examples to the sorrounding villages, which 
might be prompted to demand establishment of Paniohayats 
in their areas also. Establishment of Panchayats was, there¬ 
fore, tried originally on an experimental basis in selected areas 
only. The provision permitting the withdrawal of Panchayats 
from certain areas was subsequently deleted by the Orissa 
Grama Panchayats (Second Amendment) Aot, 1957. This 
experiment, however, did not sucoc ed as people were misled 
by the propaganda that in the Panohayat areas people had to 
pay some additional taxes, fees, etc., to the Panchayat without 
getting any appreciable advantages and amenities in lies 
thereof. Government, therefore, adopted the intensive 
scheme of establishing Panchayats covering an entire distriot 
or a subdivision with effeot from the year 1952-53. The 
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establishment of Grama Panchayats was" thus a gradual 
process and the number of Panchayats set up in different 
years are as shown below : — 


1950-51 

530 

1951-52 

519 

1952-53 

705 

1953-54 

1,241 

1954-55 

1,348 

1955-56 

.. 2,261 

1956-57 

2,343 


In the year 1957-58, the number was reduced to 2,341 as two 
Grama Panchayats were subsequently converted into Notified 
Area Councils because of their semi-urban nature. In the 
beginning a Panchayat was being formed in a single village 
having a minimum population of 1,500 or in a group of 
villageshaving a minimum population of J,000. It was soon 
noticed, however, that such a unit was too small to be 
economically sound. In fact, some of the Panchayats 
established in 1950-51 had to be merged in the neighbouring 
Panchayats in oraer to make them financially viable units 
and this led to a reduction in the number of Panchayats in 
the 3 ear 1951-52. A revised basis was, therefore, adopted 
by the Government under the Intensive Panchayat Soheme 
according to' which a Panchayat was being formed with a 
population of ordinarily 5,000 to 7,000, the limits being 
modified either way to suit administrative considerations. 
It was also aimed that the minimum annual income of a, 
Panohayat under the revised basis would be about Rs. 2,500 
Under the Orssa Grama Panchayats Act, every Panchayat 
area is to be divided into a number of electoral wards ranging 
between li and 25. The candidates elected from these wards 
will form the Executive Committee of the Grama Sasan to be 
known as the Grama Panchayat and the members of the 
Grama Panchayat are to elect from amongst themselves as 
Sarpan h and the Naib-Sarpaneh. The executive authority 
of the Grama Sasan is vested in the Grama Panchayat and the 
Sarpanch acts as the Chief Executive of the Grama Panchayat 
and implements the decisions of the Panchayat. Each 
Panohayat has also to maintain a secretary who runs the day- 
to-day administration of the Panchayat and maintains its 
aocounts under the control of the Grama Panohayat. 
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Section 19 of the Act provides that there shall be a 
‘Palli Sabha’ for everv village consisting of all adults in the 
village included in the register of adults prepared under 
section 9. Where a village has a population of more than 
1 ,000, the prescribed authority may divide the village in such 
a manner that it may have more than one ‘Pal i S ibha’ 
therein. The concept of the ‘Palli Sabha’ was introduced to 
further facilitate the uplifting work in the villages and to 
ensure village unity in the matter of betterment schemes in 
the villages. We understand that the provision relating to 
‘Palli Sabha’ has not yet been brought into effect due to 
various reasons. 


Section 5 of the Act provides that the State Government 
may by notification declare any village or group of conti¬ 
guous villages to be a “Grama” and specify the njame of the 
Grama and constitute a “Grama Sasan” for the same. It is 
by executive instructions that a Grama Sasan is being so 
demarcated as to conform to a population strength of 5,000 
to 7,000 in order that it might be a financially sound unit and 
fetch an annual income of about Rs. 2,500 from its internal 
souroes. It is necessary to examine how the principle has 
worked in practice and to what extent the expectations behind 
the principle have been fulfilled. 

Por facilitating examination, we have worked out the 
numerical distribution of all the Panchayats in the State 
among the following population groups : less than 5,000, 
between 5,000 to 6,0 0, between 6,000 to 7,000, between 
7,000 to 8,000 and above 8,000. The distribution is 
shown in appendix VIIF. It will be seen from the 
statement that in ail the districts there are some Pancha¬ 
yats where the population has exceeded the coding figure 
of 7,C00. The proportion of suoh Pano % ayats is above 
30 per cent in the districts of B ilaso’e, Kalahnndi, Mayur- 
bha' j, Sambalpur and Sunde garh ; between 20 [per cent to 
30 per cent in the district of Cuttack and between 10 per cent 
to 20 per cent in tho districts of B dangir, t>henkanal, 
Ganj>m, Keonjhar, Koranut and Puri ; and only 4 Ipor cent in 
the districts of Boudh-Phulbani. In particular, it may be 
noticed that tho proportion o" Panchayats having population 
above 8,000 is 30 per cont in Baiasore, 43 per cent in 



0 


Kalahandi, 24 per cent in Mayurbhanj, :8 per cent in Sambal* 
pur and 20 pe/ cent in Sundergarh. Tuere aro no Panchayats 
in Boudh-Phulbani with a population more than 8,000 and in 
the remaining districts, the proportion of Panchayats having 
a population of more than 8, 00 is less than 10 per cent. On 
the other side of the scale again, it appears that the propor¬ 
tion of Panchayats having less than 5, 0J population is 31 per 
cent in Bolangir, 58 per cent in Dhcnkanal, 31 per cent, in 
Gan jam, 50 per cent in Koraput, 31 per cent in Mayurbhanj, 
40 per cent in Puri and 41 per cent in Samlalpur ; and all the 
districts have some Panchayats which have a population less 
than 5,000. 

As regards the area of a Panchayat, the average varies 
between 9 to 69 square m les. Out of 49 subdivisions in. the 
State, 28 subdivisions have average areas of less than 30 square 
miles for a Panchayat. In this connection, it may be 
borne in mind that in an area of 30 square miles of a roughly 
circular shape, the centre will be about 3 miles distant from 
the periphery. Out of the remaining 21 subdivisions, only 
6 have averages of more than 50 square mi es for the 
Panohayat area. If an area of 50 square miles has a roughly 
circular shape, the centre of such area will be about 4 miles 
distant from the periphery. The subdivisions in question 
are Dharamgarh in Kalahandi district, Koraput badr in 
Koraput district, Baliguda and Khendmals in Baud-Phuibani 
district, Rairakhol in Sambalpur district and Bonai in 
Sundargarh district. 

The Panchayats aro required to discharge in their 
respective areas a number of obligatory and discretionary 
functions. To enable them to discharge these functions 
properly, they have been given the power to impose a 
Panchayat tax, a profession tax and a number of fees?, tolls 
and rates, etc. They are also given l/3rd of the cess realised 
in their respective areas. The control and management of 
cattle pounds, ferries, markets, fairs, publio tanks, etc., in 
the Panchayat areas are also being transferred to the 
respective Panchayats with a view to enabling them to 
augment their income thereby. In addition, Government in 
tbe Political and Services (Grama Panohayat) Department 
provide various kinds of grants-in*aid and loans to the 
Panchayats in order to develop thoir resources and help them 


Financial 

rasourtes. 
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in executing various welfare works. Lastly, wherever the 
Panchayats are situated within the National Extension Service 
or Community Development Block, substantial amounts are 
given to the Panchayats through the Block agency for 
executing specific works of development from time to time. 
In a nut-shell, the Panchayat derives income from three main 
sources. Government grants and loans, cess and internal income 
out of taxation, etc., and management of properties vested 
in the Panohayat. 

We shall examine the relative importance of these various 
income sources in the economy of a Panchayat and try to 
assess to what extent the Panchayats have been able to 
utilise their inter nal sources of income which really is an 
index of the progress a Panchayat has made towards fulfilling 
its desired role. In this field also, we have been handicapped 
by the lack of detailed information in respect of the past 
years. We will, therefore, generally depend on the details 
that are available for the year 1955-56. It may be recalled 
that by 1956-56, the intensive scheme of Panchayats had been 
implemented in a major part of the State and the results of 
our examination can, therefore, be taken to be sufficiently 
general so as to be applicable to the Panchayat set-up as a 
whole. We have, further, been told that the working of the 
Panchayats in the year 1966-57 and 1957-58 has followed the 
broad pattern of the year 1955-56. The data for 1955-56 can, 
therefore, be relied upon as more or less typical of the 
Panchayats in general. 

In the year 1955-66, the Panchayats derived income 
under the following broad heads; Panchayat tax, other taxes 
and fees, markets, fisheries, cattle-pounds, ferries and pumps. 
It appears that Panchayat tax was collected by only 25 per 
cent of the Panchayats, other taxes and fees by 15 per cent, 
income from markets by 9 per cent, income from fisheries by 
4 per cent, income from pounds by 9 per cent and income 
from ferries and pumps by 2 per cent of the Panchayats only. 
Some of ihese Panchayats utilised one or more of the above 
sources of revenue. We have not got any reliable information 
as to the number or the proportion of Panchayats which did 
not derive income from any of the sources mentioned above. 
But an estimate can be attempted as follows. Even if we 
assume that none of the Panchayats utilised more than one 
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of the above sources of income, the total proportion of 
Panchayats which derived any income from internal sources 
would come to 64 per cent. It is fairly certain that many of 
the Panchayats utilised more than one source of in' ome and 
so the total number of Panchayats having internal income 
can be placed between 50 per cent to 60 per cent. In other 
words, roughly 40 per cent to 50 per cent of the total number 
of Panchayats did not have any internal income at all and was 
supported and maintained merely by Government gran s and 
loans and the income from ce^s, l/3rd of which is credited to 
the Grama Fund under the piovisions of law. 

It appears from the Annual Administration Report for 
the year 1955-56, that the average annual income derived by 
the Panchayats in that year varied between Rs. 463 in 
Balangir district to Rs. 3,590 in Keonjhar district. The 
corresponding limits for the year 1934-55 was Rs. 311 for 
Bolangir distriot and Rs. 3,5!*3 for Ganjam district. The above 
figure includes only the income from internal sources and 
excludes the income by way of Government grants, loans and 
oess. All these Panchayats also got income from cess and 
®ome from Government grants and loans as usual. It might be 
interesting to reproduce here the analysis made in the report 
for 1955-56 regarding the proportion of the internal income to 
the total income of these Panchayats as also the average 
income. The corresponding figures for the year 1954-55 have 
been supplied by the Department from the official records. 


Nam* of the distriot 

Average income of a 
Gr t .ma Panch yat from 
internal sources. 

Percentage of 
internal income to 
total income of a 
Grama Panch ay at. 

1954-55 

1 1955-50 

1954-65 

1055-56 

1 

| 2 

3 

1 

4 

6 


Rs. 

Rs. 



Balangir 

311 

468 

7 

31 

Balasore 

1,412 

1,172 

65 

£6 

Boudh-Pholbani .. 

Not avail- 

1,108 

35 

£0 


able. 




Cuttack 

765 

639 

67 

18 
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Horn* of the dutriat 

Average income of a 
Qruma Fanch..yat from 
internal source*. 

rereentea® of 
interna) iyi-ome to 
tutnl income ol a 
Gratna Pauchayat. 

1964-53 

1955-60 

U64-65 

! 

1936-60 

1 

S 

* 

4 

6 


Ra. 

Ra. 



Dhenkanal 

324 

815 

29 

39 

Ganjam 

3,593 

1,494 

71 

39 

Kalahandi 

422 

1,330 

44 

30 

Keonjhar 

434 

3,690 

21 

38 

Koraput . • 

340 

698 

59 

13 

Mayurbhanj .. 

692 

1,185 

42 

46- 

Puri 

879 

1,345 

63 

55 

Sambalpur 

421 

1,203 

37 

28 

8 undergarb 

Not avail- 

1,170 

Not 

92 


able. 


available 



It will be seen from the above analysis that in the year 
1955*56 the internal income formed less than 20 per cent of 
the total income in Boudh-Phulbani, Cuttack and Koraput 
districts, less than 30 per oent in Balasore, Kalahandi and 
Sambalpur districts, les3 than 40 per cdnt m Balangir, 
Dhenkanal, Ganjam and Keonjhar districts, less than 5J per 
cent in Mayurbhanj district, less than 60 per cent in Puri 
district and more than 90 per cent in Sundargarh district. In 
ether words, except for Puri and Sundargarh districts, the 
internal income derived by the Panchayats wa3 everywhere 
much le;S than 50 per cent of the total income of the 
Panchayats. Having rogard to this analysis and also the faot 
that the average income of a Pauchayat did not generally 
exceed Rs. 1,500 a year, we believe it will be correct to 
conclude that a majority of the Panchayats would have come 
to a stand-still without the financial assistance lrom Govern* 
ment. A similar conclusion holds good for the year 1954*55 
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also. We do not specifically mention about the cess inoome 
as the average income derived by a Panchayat out of cess is to 
the tune of Rs. 200 to Rs. 300 only. 

It will be useful also to analyse the expenditure of a 
Panchayat so as to see what proportion is utilised in doing 
welfare works benefiting the community and what is spent on 
establishment and allied matters. Detailed information in 
this regard is available in respect of the year 1954-55 and 
1955-56. We shall, therefore, examine the position with 
reference to the figures in both these years. The following 
table gives an analysis of the expenditure of Panchayats in 
those yeais into development and other expenditure. 


Name of district 


Percentage of Develop, 
ment expenditure to 
total expenditure. 

Percentage of other 
expenditure to 
total expenditure. 



1964-55 ' 

1955-56 

i 

1954-55 

1955-56 

1 

rW ' 

s 

4 

5 

1. Bakngir 

2. Balasore 

• • 

100(?1 

38 

• • 

96 

• • 

62 

* * 

3. Baud-Pbulbani 


Not avai¬ 
lable. 

79 

- • 

21 

4. Cuttaok 

« • 

43 

46 

57 

54 

8. Dhenkanal 


66 

58 

34 

42 

6. Gin jam 


38 

49 

62 

51 

7. Kalabandi 

• • 

59 

64 

41 

36 

8. Keonj bar 


82 

52 

18 

48 

9. Korafut 


44 

59 

56 

41 

10. Mayurbhanj 

• • 

21 

33 

79 

67 

11. Puri 

• • 

34 

52 

66 

43 

12. fc'ambalpur 

* • 

52 

53 

48 

47 

13. Sandergarh 

« • 

Not aval- 
lable. 

•• 


♦ * 
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Duties and 
function*. 


It will thug be seen that the proportion of development 
expenditure incurred by the Panchayats vary from district 
to district. There, however, seems to exist a tough corre¬ 
lation between the proportion of development expenditure 
incurred by a Pan ch ay at and the income received by it from 
external sources. Wherever the income from Government 
grant has been more than the internal income, the Panohayat 
has incurred proportionately higher expenditure on aooount 
of the development works. Probably the reason is that the 
Government grants and loans were received for executing 
specific welfare projects and hence the income on this aocount 
was reflected correspondingly in the expenditure figure also. 
In most of these cases, the Panohayat cannot perhaps be 
credited with spending appreciable amounts in development 
w irks out of its internal funds. The conclusion stated above 
may not be universally corroct; but judging broadly on the 
data before us, we are satisfied that in a majority of cases this 
would hold good. This is also iadireotly just : fied by the 
meag e income of a Panohayat in general which leaves very 
little for execution of development works after meeting the 
obligatory expenses on aooount of establishment, etc. 

We would now deal with the various duties and functions 
which have been actually discharged by the Panchayats with 
the financial resources available with them. Sections 21 and 
22 of the Act enumerate the obligatory and discretionary 
functions respectively of a Panohayat; the most important 
functions bring those relating to sanitation, public-health, 
medical aid, spread of education, communications and other 
welfare activit ; es The eb'igatory functions are 18 in number 
and the disci etionary ones 25. A Panohayat can take up 
any of those discretionary functions with the previous appro¬ 
val of the State Government, if a majority of its members so 
decide; and the Government also has the authority to direct 
a Pauchayat to undertake, within its area, any of these 
discretionary functions mentioned in the Aofc. As regards the 
obligatory functions, the Aot provides that the Grama 
Panohayat shall undertake them subject to such exceptions 
as the State Government ma , by special or general order, 
direct. We gather that no such directions have bten issued 
by the Government so far, and the Panchayats are therefore, 
under an obligation to take up all these funotions or at least 
as many of them as their resources would permit. 
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On a reference to the Administration Reports of the 
various years made available to us, we find' that the duties 
and functions di-’charged or undertaken by the Panohayars 
can be broadly divided info 8 or 9 categor.es. We Would 
like to it ustra ‘0 this by referring to the works actually taken 
up by the Panehavats during the year 1955-53 for which 
details are available. Such w rks are : — 

(1) Maintenance of rural police —Where the Choukidars 
and Dafadars have been transferred to the control of the 
Panchayats ; 

(*) Sanitation —106 Grama Panehavats maintained sanita¬ 
tion staff during this year for cl ans ng vi lag' roads and public 
p’aces and for removing fi’th and refuses to safety pits. Some 
Panchayats spent substantial amount out of their income 
for maintaining sari ation s'aff in their respective a eajk 
The Panehavats got finam i>l assistance from the Government 
towards part payment of their salary. 

(3) Street- Lighting -Mere than 80 P-nchayats took up 
this item of work in I f 5-56 a ainst 72 in 1954-55, 50 in 
1953-54 ard 34 in 1952-53. Tie Panchayat had to incur 
some expen iture in providi g lamps in t' e streets and cn 
account of pay and al ow nces of the staff. In p evious 
years also, a numbor of Panchayats took up this item of 
work. 

(4 Work of Local Development— This includes construction 
and repair of roads and excavation of wells and tanks for 
water supply. These works were generally executed by the 
Panchayats out of funds provided by the Government adding 
thereto their sha e of matching contribution. 

(5) Sclmo's —A largo number of primary schools were 
maintahed by the Grama Panchayats. Some Panchayats 
have b^cn maintaining High Schools out of their own funds. 
Thi 3 item of wo k was taken up in the previous years also. 

(6) Libraries and Reading Rooms —An appreciable number 
of Par.chaya‘s took up this item of work which was executed 
partly on Government grant and partly by the Panchayats 
contribution. 
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(7) Dispensaries and Medical aid —This included giving of 
grants to local dispensaries and distribution of free medicines 
to the needy people. This has hem a popular item of work 
in the Panchayats in the past years also. 

(8) Management of Pavchayat properties — (a) Cattle 
Pounds —Panchayats in different parts of the State managed 
644 cattle pounds during 195^-56. Tn the past years also, 
a number of cattle pounds have been managed by the 
Panchayats. 

(b) Ferries —212 ferry ghats we~e managed by the 
Panchayats during 1955-56. The figure will be less in the 
past yearn 

( c ) Markets —162 markets have been managed by the 
Panchayats during 1955-56. This was a common item of 
work in the past years also. 

(d) Tanks —A very large number of public tanks were 
transferred to the Panchava<s during 1955-56 and the 
Panchayats took up pisciculture in those tanks. Detailed 
information about the returns received are not available. It 
is reported that the Panchayats managed the properties 
transferred to them fairly well. 

(9) Miscellaneous activities —This included literacy drive 
campaign against nntouchability, revival of Bbngahat ghars, 
organisation of village Akhras and association of youngn en 
with the object of dmn^ soc : al welfare work and givirg general 
help to the public health staff in inoculation and vaccination, 
preserving drinking water sources aga’nst contamination and 
rendering general assistance in the implementation of v rious 
schemes taken up by the different Departments of 
Government. 

It will be seen from the above summary that only the 
duties mentioned in clauses (a), (b\ (c), (< 7 ), (t), (j) ard (k) 
of section 21 of the Act are being performed by some of the 
Panchayats in the State. Out of the discretionary functions, 
we may conclude that very few Panchayats have actually 
taken up these discretionary functions unon themselves and 
.those taken up cover on'y the clauses (/), (1), (m), (o), ( u ), (p) 
and ( y) of section 22 of the Act. 
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We have given a broad picture in the foregoing paragraphs f^ 1 ***** 
of the average size of a Pan chaj at in each subdivision, its 
financial resources with special reference to the sources of 
income tapped by it, the various duties and functions 
discharged by it and also given an idea of the extent to which 
welfare works have been undertaken by a Panchayat for the 
benefit of the community. The above data are hel pful in 
judging the quality of working of an average Panchayat in 
the State. We can aho assess the efficiency of a Panchayat 
to some extent cy the number and quality of the staff 
appointed by it. According to section 32 of the Act, it is 
obligatory on the part of a Panchayat to appoint a secretary 
conforming to the qualifications laid do nn in rule 1 6 of the 
Orissa Grama Paehayats Rules. In addition, the Panchayat 
may also appoint other whole-time or part-time staff for 
assisting the Panchayat in the discharge of its various duties. 

Ihe Dis.r ■ct Migis.rate has the power to approve, modify or 
reject any proposal regarding appointment of the s aff 
mentioned above. In recognition of the fact, however, that 
the ma_,oi ity of the Panchayats do not yet have sufficient 
income to enable them to appoint a whole-time secretary. 
Government are giving financial assistance in the shape of 
subsidies to the Panchayats towards the payment of salary 
and dearness allowance of the secretaries. Such assistance 
is condi ional upon the secretary having the requisite 
q ialifications as laid down in the rules and being in 
receipt of some pay from out of the Panchayat fund. 

VVe are informed by the Department that the total 
number of secretaries appointed by the Panchayats was 
568 in 1956-57 and 1 ? 5 j 6 in 1957-58. Out of them, 
only 394 secretaries qualified for the Government assistance 
in 1956-57 and 1,363 in the year 1957-58. As against 
this, the total number of Panchayats existing in those 
years were 2,343 and 2,341 respectively. This means 
that only about 57% of the Panchayats had qualified 
secretaries in the year 1957-58, although the proportion of 
panchayats having secretaries was 68%. In other words, 
some of the Panchayats maintained secretaries whose quali¬ 
fications were below the prescribed minimum and some others 
did not employ any secretary at all. About 43% of the 
Pancba> ats did not have qualified secretaries for running the 
day-to-day administration of the Panchayat or to maintain 
the accounts and various Registers prescribed by the rules* 
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It mav be that the Sarpanches and the Naib-Sarpanches who 
are honorary uffine bearers, attended to some or all of the 
fu ctlons of the Pauehayats in these cases or that no 
appreciable work was done by th( se Panchayats. The conclu¬ 
sion seems justifiable that a large number of Pant hay ats in 
the State did not show any activities vorth the name. 


Financial 
assistance 
by Govern¬ 
ment. 


It would be relevant to give a brief indieati >n here of 
the various kinds of financial assistance for the Panchayats 
provided in the State budget of the Political and Services (Grama 
Panchayat) Department. Ti.e following table wi.l explain the 
Schemes taken up under the Second Five-Year Plan (the 
amounts are for the entire plan period) :— 



Rs. 

(1) Pisciculture (loan and grant) .. 

25,00,000 

(2) Remunerative Schemes (loan).. 

10,00,000 

(3) Subsidy for appointment of 
Panchayat Societaries (grant). 

25,00,000 

(4) Training of Panchayat Secre¬ 
taries grant). 

5,oq/ oo 

-(5) Pumps (loan and grant) 

20,00,000 

(6) Road (grant) 

10,00,000 

Total 

95/ 0,000 


Subsequently, the Schemes at items 5 and 6 were dropped 
and instead construction of Graingo as, Schemes for prepara¬ 
tion of bone-meal through bone-digest rs and appo n'ment of 
Mechanics for looking after the bone-dige ters and pumps 
were substituted in their place. Besides the above plan 
provisions, Government also bear the pay and dearness 
allowance of Daffadars and the dearness allowance of 
Ghowkidars and sanitation staff. There is also a provision 
for .giving an initial grant of Rs. 150 to each new Panchayat 
after it is started. Originally, the initial grant used to be 
Rs. 300 par -Panohayat. 

Extwnri With the increase in the number of Panchayats from 530 

control. jj> 1950*51 to 2,343 in 1956-57, the supervision of their working 
in all its aspects has presented a difficult problem to Govern¬ 
ment, Under section 97 of the Act, the District Magistrate 
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is entrusted with the general powers of inspection, supervision 
and control over the performance of the administrative duties 
of the Grama Panchayats. But in practice, the District 
Magistrate has delegated this power to the Subdivisional 
Offic ;rs and th) Black Development Officers keeping general 
supervision to himself. The position at present is that the 
Block Development Officers are inquired to inspect and 
supervise the working of the Panchavats which are situated 
in the Blocks and the Subdivisional Offh er is required to look 
to the working of the Panchayats in the non-Block Areas 
mainly, although the overall responsibility of the Subdivisional 
Officer for the good working of all Panchayats in his sub¬ 
division remains. The headquar ters organisation is a part of 
the Political and Services Depaitment of the State Govern¬ 
ment and there is a whole-lime Director of Grama PanchayatB 
who is a'so an ex officio Joint Secretary to Government in 
the Political an l Services (Grama Panchayat) Department. 
The structure of the headquarters organistt on is shown in 
Appendix IX. The staff in the field consists of Organisers 
of Grama P. nchayats who are Gazetted Officers of the rank 
of Sub-Deputy Collectors and under them there are two 
categories of non-gazetted staff, viz. Supervisors of Grama 
Panchayats and Aud.t Inspectors. Officers of all the three 
categories are also appointed as auditors under section 4S of 
the Act and actually they peiform administrative as well as 
audit duties as regards the working ot the Panchayats. Each 
Officor-Organis r, Supervisor or Audit Inspector is allotted 
a number of Panchayats for intensive supervision and audit. 
For administrative supervision each Officer is direotly 
responsible to the Subdivisional Officer or the Block Develop¬ 
ment Officer, as the case may be, and for audit he is 
responsible to the Assistant Director of G ama Panchayats 
(or to the Deputy Director in ca^e of the central zone) and 
through him to the Director of Grama Panchayats, who also 
functions as the Examiner of Local Accounts in respect of 
Panchayat accounts. 



CHAPTER III 

SOME FIELD STUDIES 

The Committee visited 23 Grama Panchayats in course of 
its tour to Balasore, Korapufc, Sundergarh, Samba-pur, 
Bolangir and Kalahandi districts. An ideal course for the 
Committee would hav » bejn to visit some Gran a Panchayats 
in each of 13 districts of the State ; but due to the limited 
time at their disposal and the preoccupations of the members 
in Legislative and other important business, this could not be 
done. The choice of the d stricts visited was mainly guided 
by the existence of peculiar or complex prcb.ems in the work¬ 
ing of Panchayats as ascertained in course of the evidence 
taken by the Committee at Bhubaneswar. The choice of the 
Grama Panchayats within a particular district was left to the 
District Magistrate who was requested to select typical 
Panchayats whoso working ciuld be rated as good, bad and 
medium. Normally, the Committee met the representatives 
of the public on the first day of its visit to a d strict in order to 
acquaint itself with the main problems facing the Panchayats 
and wherever any suggestion was received for visiting a 
particular Panehayat from the Public, such request was 
acceded to. 

Out of the Panchayats visited, four had a population 
below 5,0tH), four had population between 5,0 j 0 to 6,000, two 
between 6,000 to 7,000, four between 7,000 to 8,000, nine 
above 8,000. The Panchayats having population of more than 
8,000 are :— 


District 

Name of the Panchsynt 

Population 

Balasore 

l.Nizgarhin Nilgiri subdivision 

10,271 


2. i hadiak 

17,526 


3. Motto 

8,390 

Sander garb 

4. Bargaon 

9,708 


5. Kutra 

9,068 

Bolangir 

6. Tarva .. 

9,931 

Kalahandi 

7. Mahichala 

8,447 


8. Junnagarh 

8,114 


9. Utktla .. 

13,235 
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The income and expenditure of the Pan^havats visited 
by the Comm'ttee are given in Anp ndix X along with an 
analysis of the income and expenditure. It will he seen that 
the total income of a Panchayot inclusive of all Government 
grants e f c., va r y between Rs. 309 (G^naipada Grama 
Panchavat in Koraput district) to Rs. 76,000 (Borigumma 
Grama Panchavat in Koraput district). It is interesting to 
note that in Gnnaipada Grama Panchayat only 30% of income 
is derived from internal sources and in Borigumma. only 2% is 
derived from internal sources. The proportion of internal 
income to total income var : es from 1 % in the oaseof Mal- 
nmnda Grama Panchayat in Bclancdr district to 75% in the case 
of Khantanara Grama Panchavat in Balasore d'striot and 
Bhedahahal Grama Panchavat in Pundergarh di trict. The 
gross income in these Grama Panchavets for the years in 
question was roughly Rs. 10,000, Rs. 3,500 and Rs. 1,200 
respectively. 

We briefly state the financial position with reference to 
each district separately :— 

The Bhadrak Panchavat had an income o r more than Bni»»o» 
Rs. 40.000 in the years 1955 56 and 1956-57 nut of which 50% dll,tnob ' 
was derived from internal sources and 50% by way of 
Government grants, etc. Tt apnears that a major part of the 
income was spent on establishment, etc., leaving about 7% 
for developmen works. 

In Borigumma Panchayat, the income in 1954-55 Kor*put 
was Ra. 4,360-9-0 out of which 62% was contributed dirtnoi ‘ 
by internal sources. In that year development expenditure 
amounted to 70 per ce n t of the total expenditure of the 
Panchayat. In 1956-57, th : s Panchayat got an income of 
Rg. 76.776 out of which 2 per cent was internal income and 
the balance, by way of Government grants etc., This year, 
development works amounted to 95 per cent of th« total 
expenditure. 

Ounaipada Orama Panchayat —The income was 
Rs. 309-1-0 in 1956-57. 70 per cent of it came from Govern¬ 
ment grant. A major portion of this amount was spent after 
establishment and other expenditure. 
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Kakirigumma Grama Pavchayat —The income in 1954-55 
was Rs. 818 only out of w hich 66 per cent came from Govern¬ 
ment grants. In 1956-57. the income of this Pamhayat was 
Rs. 32,473 out of which 97 per cent was Government gran f . 
Development expenditure amounted to 92 per cent of the total 
expenditure for that year. 

district? 81 * 1 KunduJcela Grama Panchayat —In 1956-57, the gross 
income wrs Rs. 4,574 out of which 78 per cent was income 
from out-ide sources. Development expenditure was 64 
per cent of the total expenditure. 

Bhedabahal Grama Panchayat —In 1955-56, the g^oss 
income was Rs. 7.387 out of which 74 percent was outside 
income. Development expenditure was only 15 per cent of the 
t'jtal expenditure. 

Baragaon Grama Panchayat —In 1955-56, the income 
was Rs. 7,‘230 of which 60 per cent was from ouhs’de. 
Development expenditure was 85 per cent. In 1956-57, the 
income was Rs. 11,150 of which 33 per cent was outs'd * income. 
Development expenditure was 83 per cent of the total 
expenditure. 

Kutra Grama Panchayat —In 1955-56, the income was 
Rs. 10 304 of which 80 po r cent was external income. 
Development expenditure was 71 per cent of the to'al expendi¬ 
ture. In, It56-57, the gross income was Rs. 11,081 o" which 
81 percent was from external a c sistance. Development 
expenditure was 81 per cent. 

ditriot Pur Padarama Grama Panchayat —Tn 1956-57, the income 
was Rs. 16,200 of which 63 percent wis outside income. 
Development expenditure was 5 per cent only. 

Baiangir Malmunda Grama Panchayat —In 1 r, 55-56, the incom. 

^ was Rs. 10.357 of which 69 p°r cent was from external sources. 
Development expenditure was negligible. In 1956-57, the 
income was Rs. 7,071 of which 83 per cent came from outside. 
Develo pment expenditure was 90 per cent. 

Sibtula Grama Panchayat —Tn 1955-56, the income was 
Rs. 11,000 of which 91 per cent was from outside sources. It 
appears that les3 than 10 per cent of the income was spent 
during that year and out of the total expenditure, Develop¬ 
ment expenditure was 45 per cen t. 
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Junagarh Grama Panchayat —In 1955-56, the income 
was Rs, 4,479 -of which 32 per cent was from outside sources; 
Development expenditure was 27 per cent. In 1956-57, the 
income was Rs. 22,648 of which 86 per cent came from outside. 
Development expenditure amounted to 92 per cent of the 
total expenditure. 

Mohichala Grama Panchayat —In 1955-56, the income 
was Rs. 7,372 of which 89 per cent was Government assistance. 
Development expenditure was 87 percent. In 1956-57, the 
income was Rs. 11,274 and 91 per cent of it was Government 
assistance. Development expenditure was 91 per cent. 

Pastikudi Grama Panchayat —The income was about 
Rs. 300 in 1955-56, of which half was from Government grant 
and in 1956-57, the income was Rs. 2,078 out of which 
80 per cent was Government grant. There was no Develop¬ 
ment expenditure in either of these years. 

Utkela Grama Panchayat —In 1955-56, the income was 
Rs. 4,222 of which 85 per cent was Government assistance- 
Development expenditure amounted to 63 per cent. In 
1956-57, the income was Rs. 6,508 of which 86 per cent was 
contributed by outside sources. Development expenditure 
was only 51 per cent. 

Two broad conclusions can be drawn from the above 
data. The majority of the Panchayats mentioned above 
have an average internal income of less than Rs. 2,500 which 
was estimated to be an optimum income for an average 
Panchayat conforming to a population coverage of 5,000 
to, 7,000. This is inspite of the fact that more than half 
of the Panchayats mentioned above, have exceeded 
the upper limit of population prescribed for a 
Panchayat. Secondly, execution of Development works 
benefiting the residents of the area has been possible only 
when liberal financial assistance was made available by the 
Government. It may be mention© 1 here that a major portion 
of the Government grant to the Panchayats of Sambalpur, 
Sundergarh, Bolangir and Kalahandi districts was on account 
of allocation of 50 per cent of the income derived by Govern¬ 
ment out of Kendu leaf leases in the State. 

Almost all the Panchayats visited by the Committee had 
levied Panchayat Tax. Some of them had also imposed 
Vehicle Tax and Licence fees. Some of these Panohayafs 


Kalahandi 

district. 
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Btlwore 

district. 


also managed various properties vested in them, such as 
markets, cattle-pounds, tanks, ferries and Deraghars and got 
some in ome out of these properties. 

The duties generally performed by the Panchayats vi ited 
by the Committee comprised repair of wells, management and 
repair of school buildings, maintenance of libraries, sanitation, 
8treot-lighiing, growing fruit gardens and repair of roads. 
Some main'ained vital statistics also. The Development 
works executed by these Panchayats included construction of 
roads, pisci ulture, di ging of w 11s, construction of market 
sheds and drains, renovation and ex avation of tanks, con¬ 
struct on of scho >1 buildings, digging of compost pits, 
establishment of clubs, cons.ructim of teachers’quarters for 
school, c n t-uetion of buildings for high schsol and its 
hos el, construction of Deraghars and Panchayat rest-shed, 
con truction of model village roads and link roads, etc. 

Ti.e above actual d ta will give a general picture of the 
Panchayats which we visited. We would like to s ate also 
the other special features or points of importance which we 
noted in connection with individual Panchayats in the 
following paragraphs :— 

Nizgarh Grama Panchay t —The last election was held in 
January 1957, and out of 20 wards, elections were contested 
in 10 wards. The Panchiyat consists of 45 villages covering 
an area of 18 square miles. There are 33 tanks in this 
Panchayat area and the Panchayat is getting so ne income 
out of fisheries. The sources of income for this Panchayat 
are h; t, po nd, pisciculture, licence fees and vehicles tax. 
Panchayat Tax has not been levied. 

Khantapara Grama Panchayat —The Panchayat is about 
25 squa e miles in area divided into 15 wards and has a 
population of 6,340. There are 15 members only. It has 
levied Panobayat Tax and vehicles tax. There is a secretary 
who gets a salary of Rs. 25 per month and also a Tax- 
Collector on commission basis. Development works taken up 
include construction of roa is and buildings, excavation of 
tanks and R. C Wells with the help of Government money. 
They are maintaining vit 1 statistics records since 1950-51. 
The number of Panchayat Committee meetings per year varies 
from 5 to 12. Every year there has been one or two meetings 
of the Grama Sabha. 



Ckandbali Grama Panchayat —The last election to the 
Panehayat was contested in almost all the wards. The 
Panchayat is not able to colleot any tax from the people 
although it has levied Panchayat Tax. The Panchyat 
manages one cattle-pound and gets some income out of it. 
No pisciculture projects were taken up. There are some sources 
of income located in the Panchayat area, such as, hats and 
tanks ; but they are controlled by the Anchal Department. 
The Panchayat has already moved the Government for 
transferring them to its control. The Panchayat wants that 
the Government should meet the cost of pay of the secretary 
No development work has been done in this Panchayat 
during 1956-57. 

Motto Grama Panchayat —The Panchayat consists of 

21 wards from which 21 members have been elected including 
two Scheduled Caste m >mbers. Average number of Pane’ ayat 
meetings in a year is 10. Average number of members 
attending the Panchayat meetings is 15. 

Eight tanks have been leased out by the Anchal Adhikar 
to the Panchayat, out of which 5 have been ut lised fur 
pisciculture. The Panchayat has spent about Rs. 900 in 
purchasing fries. 

Bha 'rah Grama Paachayat —This Panchayat has a 
semi-urban charac er. Tne Pmchayat is having 15—20 
meetings every year and the average attendance of members 
varies between 13—17 out of ti e i o'al strength of 25. The 
Grama Sibha met twice in the year 954 5") and once in the 
year 1955-5 >. The staff consists of the secretary, one C erk, 
one Tax Dar'ga an l one office pe in. In add-on, ’h’re are 
three T.vx Collectors who get. a commission of 1”> per cent on 
ccllectim. The Panchayat also maintains two Diffi-dars an! 

22 Choukidars. It maintains sanit tion stiff consisting of two 
patrolling Zim liars, 16 male Sweepers and ’IS female 
Sweepers. Duties undertaken inclu e maintenance of vital 
statistics, sanitation, helping p-imvry e lucation, water supply. 
There is o \e Cpper Primary and 17 Lower Primary Schools under 
the management of the Panchayat and 34 teachers are working 
in these S;houls. Thu District Board gives some grants 
towards the payment of sal iry of the teachers. The Develop¬ 
ment works done include improvement of roads, construction 
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Koraput 

district. 


of market, construction of drain, etc. The main sources of 
internal income are Panel) ay at tax and income from ferry, 
cattle-pound and receipts from the markets. 

Borigumma Grama Panchayat —The Panchayat was 
established in May 1956. It is situated in a predominantly 
Adivasi area, the Sarpanch and the Naib Sarpanch both 
belonging to the Scheduled Tribes. The total number of 
members is 17 out of whom 4 belong to the Scheduled Tribes. 
Ayerage number of Panchayat meetings held oer year is 10 to 
12 and the attendance of members in such meetings was 
65 per cent. 

The Panchayat has levied Panchayat tax and professional 
tax. In 1954-55, out of an assessed amount of Rs. 1,000 only 
Rs. 209-8-0 could be collected. During 1955-56, only Rs. 700 
out of Rs. 1,970 was collected. The balance is being gradually 
collected. The people were at first reluctant to pay tax. 
Slut now they are coming round slowly. The people of the 
area are not willing to render compulsory labour as provided 
in the Act. Because of the general backwardness of the area, 
it is difficult to* find suitable persons to run the Panchayat. 

The Panchayat receives some income from the cattle- 
pound, daily market and the cart-stand and also licence fees. 
The Panchayat has taken up a pisciculture scheme and made 
some contributions to the local school. It has also spent some 
amount in construction and repair of wells in the Reality. D 
also provided street lighting in the Panchayat areas. 

Guneipada Grama Panchayat —The Panchayat started in 
July 1956. It consists of 18 members out of whom 12 belong 
to Scheduled Tribes. The Panchayat collects Panchayat tax 
and licence foes from the people. The total demand on 
account of tax and fees was Rs. 600 in the year 1956-57, out 
of which only Rs. 93 was collected, in 1957-58, the collection 
was Rs. 318 against the assessed demand of Rs. 1,157. It got 
an initial grant from Government amounting to Rs. 150 and 
gets an annual Kendu leaf grant of about Rs. 70. There are 
no other sources of income in this Panchayat. No develop¬ 
ment works were taken up. 

Kakkirigumu Grama Panchayat —The Panchayat was 
established in November 1954. There are 25 members, out 
of whom one is Scheduled Caste and 18 are Scheduled Tribes 
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There was only one meeting in 1954-55 and 8 meetin in 
1955-56. Up to September 1957, there was only one meeting 
in that year. Staff maintained include the secretary, one T x 
Collector, one Daffadar and a Sanitary Mulia. 

The Panchayat gets income out of Panchayat tax and 
licence fees. There is also some income from a cattle-pound. 
A pisciculture project has been taken up by the Panchayat 
out of Government grant. It has done eight link roads 
totalling six miles in length and provided street lighting in 
several villages. The Panchayat used to maintain a school 
but due to want of funds, the School was closed. 

Kundulcela Grama Panchayat —Tlyre are 24 wards 
returning 24 members of the Panchayat out of whom 6 are 
Scheduled Caste. The election was contested in one ward only. 
16 Panchayat meetings were held during 1956-57, out of which 
6 meetings were held without quorum. In the current year 16 
meetings have been held up to November The Panchayat 
derives income from Panchayat tax, Vehicle and Profession 
tax. Cattle Pound and ferry Ghat. The Panchayat is a share¬ 
holder in the Rourkela Co-operative Stores and has undertaken 
some development works with Government help. 

Bhedabahal Grama Panchayat —Out of 22 members, 
three belong to Scheduled Caste. The members were returned 
uncontested but there was contest in the election of Sarpanch 
and Naib-Sarpanch. In the year 1956-57, there were 
14 meetings of the Grama Panchayat and in the current year 
up to November, there have been 9 meetings excluding one 
which was adjourned for want of quorum. The Panchayat 
derives income fro n Panchayat tax, Vehicles an 1 Profession 
tax. It manages one cattle pound and two ferries which 
also give some income. The Panchayat has been given one 
5-Horse Power Pump by Government hut it is not being used 
profitably. One bone digester has been set up at Bhedabahal 
by the Grama Panchayat and some bone-meal has been 
produced by it. Development works taken up by the Pancha¬ 
yat include’' c r struction and repairs of road and repair of 
school buildings at various places. 

The Sarpanch is taking contracts of development works 
from Government. The general opinion is that the Sarpanch 
hould not be permitted to take any contract himself and that 
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it should be done through a village committee under the 
supervision of the Grama Panchayat. It was suggested that 
the Sarpanches f-hould be given adequate training and also 
some remuneration for their work. 

Baragaon Grama Panchayat —There are 25 members out 
of whom 18 , on the average, attend the Panchayat meetings. 
Such meetings are generally held twice every month. Pancha¬ 
yat tax has been levied. The Panchayat is also managing one 
market and two cattle pounds which are giving some income. 
Pisciculture has been started in two tanks with Government 
help. 

Kutra Grama Panchayat —The main sources of income 
of the Panchayat have been two markets and two cattle- 
pounds which yield about Rs. 2,000 per year. Panchayat 
mee tings are being held almost every month and average 
attendance of members is 15 against the total membership of 
23. L evel pment works done in dude construction and repair 
of school buildings, repair of maiket-sheds and construction 
of village roads. The collection of Panchayat tax appears to 
be very poor. 

8*mbaipur Badarama Grama Panchayat —Tt was found that the 

district. Panchayat had gnt about Rs. 14,000 in its Grama Funl. The 
Sarparch was ie (J orte 1 to have r< signed as ho was not able to 
attend the Grama Panchnyat meetings, his village being 10 to 
12 miles away from the Panchayat headquarters. The people 
think that if some remuneration is given to the Sa panch, he 
can manage the work. Under the Grama Panchayats Act, 
Gauntias are debarred from becoming members of Grama 
Panchayats. The general opinion se ins to be that there are 
some good people among the Gauntias who shoul 1 be allowed 
to be members of the Grama Panchayats in the interest of 
Panchayat administration. 

There are 18 members in the Panchayat, out of whom 
3 are Scheduled Caste. Attendance at the Panchayat meetings 
appears to be very poor. The Panchayat has not levied any 
tax. The Panchayat has taken up si king of wells, construc¬ 
tion of market-sheds and pise culture ; out of which the 
expenditure on market-sheds was met out of the Grama Fund 
onlj. Although the Panchayat has got a good amount of 
money, no other development works worth mentioning have 
been done. 



Jamankira Grama Punch ayat —The Panchayat started in 
the year 1953-51. Is has 23 members out of whom four 
belong to the Scheiuled Tribes. The second election of the 
Panchayat was duo by M rch 19>7 but due t > the last general 
elections, it could not be hell in time. Thq term of the 
Panchayat was extendel by Gjvemment till the end of 
November 1937. N nnber of Panchayat meetings held was 
25 in 1935-33 and 12 in 1956-57. Grama Subha meeting was 
held one3 in each’of these years. The main sources of income 
are Panchiyat tax an! lic.mco foj3, cattle-pounds and pumps. 

It received grant f.om Govern nent in 1955-56 for construc¬ 
tions of roais and a lo in in 1953-56 for pis iculture. Tne 
Panchayat has one Secretary and one GafFadar-Cim-Tax 
Collector on a mo dhly silary bas s. It has two s»veepers for 
cleansing the village streets. Dovelopme it works executed 
include construction of 1| miles of model village road with 
two culverts partly with Government grant. It also cons¬ 
tructed 9 miles of revenue roads with two culverts and one 
Deraghar kitchen with Government giant received for the 
purpuse. Income from internal sources was 8% of the t>»t..l 
income in 1955-56 and 5% m 1956-57. There was a suggestion 
that village forests should be transferred to the control of the 
Grama Panchayat. 

Maneswar Grama Panchayat —This Panchayat is situated 
on the main road at a distance of about five miles from the 
Sambalpur town. The Panchayat started in 1954. Out of 
22 members, six belong to the Scheduled Castes and Scheduled 
Tribes. It maintains one Secretary and one peon. The 
Panchayat was running a vegetable shop in the Sambalpur 
market which has been stopped recently for want of a proper 
man for it3 maintenance. A major portion of income came 
from Government grants. No development works done worth 
the name. 

Malmunda Grama Panchayat —The Panchayat wasBoUngir 
established in May 1954 and consists of 20 members with a dlstriok ' 
population of 7,*83. There are 13 villages in this Panchayat 
and the distance between the constituent villages from the 
headquarters generally varies bet.veen 1—2| miles. Only 
one village, v'z., Beherapalli, with a population of 847, is seven 
miles away from the headquarters. Number of Panohayat 
meetings held was five in 1954-55, 17 in 1955-56, 16 iq 
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1956-57 and 8 in 1957-58 (up to November 1957). The average 
number of members attending the meetings was 8 in 1954-55, 
9.in 1955-56 and 1956-57 and 7 in 1957-58. The staff consists 
of one secretary only. Each of the villages in the Panchayat 
has about 5 acres of Jagir land the income of which has been 
assigned to the Panchayat. Every year, the Panchayat gets 
an income of about Rs. 1,200 out of these 65 acres of Jagir 
lands. It appears that the Jagir lands are being leased out 
by the Naib-Tansildars on an annual basis mostly to the 
ex-Gauntias from whom the lands were taken by Government 
for assignment to the Panchayats. There was complaint 
that adequate publicity was not being given before holding 
the auction and it was suggested that the income should be 
much higher. 

The Panchayat manages the following properties :— 
Cattle pound, Deraghars, Jagir lands and tanks in some of 
which pisciculture has been taken up. The Panchayat has 
incurred some expenditure out of its funds for purchasing 
fish-fries. The Panchayat gets some income out of Piscicul¬ 
ture, the Jagir lands, rent from Deraghar and receipts from 
cattle pound. In addition, the Panchayat has levied tax on 
cycles in its area. The works taken up by the Panchayat 
include repair of school building, construction of a stockman 
centre, contributions towards the construction of a Panchayat- 
ghar, construction of cattle pound, repair of roads and 
construction of culverts. A Panchayatghar is being cons¬ 
tructed at a cost of Rs. 14,000 ; but half of it is being met by 
Government. It is reported that the Sarpanch has resigned 
recently as he was more keen to take up contractor’s work. 
The income of this Panchayat is mostly derived from Govern¬ 
ment grants and loans. There was no development expendi¬ 
ture in the year 1955-56 and in 1956-57 it was 90% only. 

Sibtula Grama Panchayat —The Panchayat started in 
July 1954 and consists of 16 villages. Jagir lands have not 
yet been transferred to this Panchayat. The Panchayat made 
attempts to collect Panchayat tax but was not successful. 
It could collect a small amount from cycle-tax. The Panchayat 
is trying to take up lac cultivation on a remunerative basis. 
It constructed two school buildings with the contribution of 
the people in the shape of cash and labour without spending 
anything out of the Grama Fund. People are now getting 
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Taccavi loans very easily through the help of the Panehayats. 

It is managing a recreation club and constructed a Bondhin 
Kadalipali village by which five acres of land could be 
protected at a cost of Rs. 5.000 which was collected from the 
people as voluntary contribution. It also repaired a road 
mostly by local contribution and labour. The work was 
estimated to have, cost about Rs. 2,000 out of which only 
Rs. 500 was spent by the Panchayat. It also constructed 
some other roads and maintained two Lower Primary Schools. 

The total collection of the Panchayat is about Rs. 2,000 
a year from lease of tanks, cattle pounds, licence fees from 
schools, shops, etc. Fisheries are not being leased out by the 
Panchayat but managed by itself. The Panchayat was able 
to procure 82 maunds of paddy from its area at the rate of 
Rs. 8 per maund. There is no party-feeling in this Panchayat. 

In 1955-56, only 9 per cent of the income came from internal 
sources. Development expenditure was 45 per cent. 

Tarava Grama Panchayat —This Panchayat has been in 
existence since 1950 and consists of 21 members. The staff 
consists of the Secretary, one Tax Collector, one Dafadar, a peon 
and two sweepers. Panchayat tax was imposed in the first 
two years and there was a collection of about more than 
Rs. 1,000 ; but it was later discontinued because of the 
objection of the people. Works done include construction 
of one market-shed, management of four Lower Primary 
Schools and one High English School, digging of compost- 
pits and repairs to a local temple. It has got loan from 
Government for developing pisciculture. 

Junagarh Grama Panchayat —The Panchayat was Kaiumnd 

established in 1950. There are 13 members out of whom three distnct ' 
are Scheduled Castes and one is Scheduled Tribe. Number of 
Panchayat meetings held is 22 in 1955-56, 12 in 1956-57 and 
2 in 1957-58 (till November 1957). No Grama Sabha meeting 
was held in these three years. The Panchayat is situated in 
the Junagarh community project area. The works taken up 
include construction and repair of schools, construction 
of teachers 5 quarters, construction of a High School and 
its hostel, construction of Lower Primary Schools, 
construction of a town-hall, supply of drinking water, 
pisciculture, construction of road, renovation of tanks and 
sanitation. Various agricultural improvement schemes have 
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also been executed by it. The income sources include 
Panchayafc tax, receipts from market, cattle-pound and 
fisheries. The Panchayat gets liberal grants and loans from 
Government bei ig situated in the Community Project area 
for executing various specific works. The audit of the 
accounts was seen to be in arrears. There was some party- 
faction within the Panchayat which hindered development 
works. 

Mahichala Grama Panchayat —This Panchayat was 
established in 1954 and is within the Junagaih Community 
Project area. There are 17 members of whom 2 are Scheduled 
Castes and three belong to Scheduled Tribes. Number of 
Panchayat meetings held was six in 1954-55, 17 in 1955-56, 
19 in 19:6-57 and 12 in 1957-58. Number of Grama Sabha 
meetings h dd were two in the first three years and one in 
1957-58. Sources of income are Panchayat tax, licence fees, 
receipts from market, etc. Works taken up include sanitation 
and public health measures, construction and repair of 
roads, construction of schools, construction of market-sheds, 
providing street-lights, digging of wells and tanks. There is 
a Committee appointed by the Gra.ua Panchayat which 
executes development -works of the Government. The 
Sarpanch does not take any contract in his personal capacity. 
The local opinion was that the Manidhan collected from 
a village should not go to the Panchayat grain gola which 
existed for the Panchayat as a whole but each village should 
retain its own collection of Manidhan for its benefit. The 
Panchayat is finding difficulty to collect the taxes imposed by 
it. It is getting liberal Government assistance through the 
block agency. The audit has been in arrears. 

PastigwU Grama Panchayat —The Panchayat was estab¬ 
lished in 1955 an 1 has 17 members out of whom 10 belong 
to Scheduled Tribes. Panchayat meetings held were 14 in 
1955-56,18 in 1956-57 and 7 in 1957-58 (up to November 1957). 
Income sources include Panchayat tax, receipts from cattle 
pound, market and cart-stands and licence fees. The people 
are generally reluctant to pay taxes. Works taken up include 
sanitation, supply of medicines, construction and repair of 
link roads. It is reported that the Panchayat is collecting a 
fee of Re. 0-8-0 from each person who wants to file a complaint 
against anybody seeking redress from the Panchayat. The 



33 


Saipanch is also taking Ks. 3 per case for enquiry. People 
are not willing to help the Panehayat by voluntary labour in 
development works. 

Utkela Grama Panehayat —It started in the yesr 1950-51 
and has 25 members cut of whom 14 belong to Scheduled 
Tribes. Number of Panehayat meetings held was 18 in 
1955-56, 7 in 1950-57 and 7 in 1957-58. Gran'a Sabha meetings 
were held twice in 1955-56 and 1957-58. Income sources 
include Panehayat tax, cycle tax, receipts from markets and 
cattle pound. The Panehayat received loans and grants from 
Government for pisciculture and works undertaken include 
repair of schools, construction and repair of roads, 
construction of a model village road, digging of 
tanks and we’ls, construction of teachers’ quarters. 
Some of these works were done with Government grant. The 
Panehayat has taken up the construction of a carpentry 
workshop out of its own funds, on the expectation that 
adequate Government grants would be available for the 
purpose, with a view to running a co-operative society of 
carpenters. It has also purchased a tank for taking up 
pisciculture. Development works have been executed by 
Government departmentally and not through the ayency of 
the Panehayat in this area. It is reported that collection of 
Manidhan is satisfactory in this area, the percentage of collec¬ 
tion being about SO per cent. 

The number of Panchayats that we could visit is rather 
small and we are conscious of the fact that they might not 
represent all the facets of the problems that bedevil the 
working of a Panehayat. We tried to make up this deficiency 
to some extent by meeting the representatives of some other 
Panchayats which we could not visit and also representative 
persons from all parts of the district who could enlighten us 
about the problems and give us helpful suggestions regarding 
their solution. Our inspection of vhe Panchayats was impor¬ 
tant ; hut no less important was our interview with represen¬ 
tative persons in every district and we gave due weight and 
importance to their views and suggestions in formulating our 
conclusions and recommendations. Our general impression 
was that a majority of the people are critical of the present 
Panehayat administration. The extreme section among the 
critics thinks that the introduction of the Panchayats in the 
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present circumstances is a premature step and cannot be 
successful. The other section thinks that much of the present 
evils can be removed by taking suitable remedial measures. 
Some of them put forward concrete suggestions also. We do 
not think it will be worthwhile enumerating the various 
criticisms of the former type and we will state here briefly 
some of the views of the second type of critics and their 
suggestions. It would be fair to record that there is a third 
group of people who think that the experiment of setting up 
local self-government units at the Panchayat level has not yet 
been sufficiently tiied and that they would like reserve judge¬ 
ment until the intensive scheme of Panchayats has worked 
for at least five years. Some of them also think that time 
will cure the present evils that are attached to the Panchayat 
administration and no far-reaching changes should be intro¬ 
duced at this stage. 

There was also a suggestion that Grama Panchayats 
should be graded into different classes according to their 
efficiency and powers should be given to them according to 
their gradation. According to this view, the Panchayat in 
the backward areas should be placed in a special category as 
they deserve special assistance. There was one view that 
Panchayats should not levy any tax at all but trjf to manage 
their affairs out of the income derived from management of 
properties. 

A large majority of the people whom we interviewed 
opined that the present Grama Panchayats Act and Rules are 
too elaborate and complex to be understood by the general 
public. The villagers have to depend on touts for under¬ 
standing the provisions of the law. Steps should be taken to 
simplify the law so that rural people could understand clearly 
what a Panchayat is and what are its functions, duties and 
obligations. There was an argument also for reducing the size 
of a Panchayat in order to reduce the inconvenience of the 
members in walking long distances from their villages to 
attend the monthly Panchayat meetings. In some cases, it 
was complained that the grouping of villages within a 
Panchayat was not done with due regard to geographical 
contiguity or the intervention of physical factors like rivers, 
hills, etc. Because of the bigger size of the Panchayats, the 
Sarpanch and the other office-bearers were not sufficiently 
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known to all the villagers of the Panehayat and sometimes his 
activities were misunderstood. Lack of compactness in area 
prevented a sense of unity developing among the number of 
villages of a Panehayat and make common co-operation in the 
matter of development sehem es difficult. On the contrary, 
some people opined that the .size of the Panehayat should be 
made still bigger in some places so that they can command 
better resources and thereby be able to undertake the various 
functions laid down under the Act. The present procedure of 
electing the Panehayat members was also objected to by some 
critics, as this was introducing party-politics in the rural areas 
and sometimes making it easier for unscrupulous people to get 
elected by catching votes through dubious means. The 
remedy suggested was that for some time to come, the 
Panehayat member should be nominated by Government 
instead of being elected. Some again expressed satisfaction 
with the present system of election by secret ballot. In some 
districts, the view was expressed that village officers like 
Gauntias should he permitted to contest the Panehayat elec¬ 
tions as these officers have considerable local influence which 
could be util sed towards the betterment of the Panehayat 
affairs. The present system of delimitation of wards by the 
District Magistrates was not accepted by some who suggested 
that each revenue village should be a ward for the purpose 
of election as otherwise some villages would be denied the 
chance of sending their representatives. There is a demand in 
some quarters that the voters should be given powers of 
recalling a membe r if he loses the confidence of the voters of 
his ward. Another suggestion was that Sarpanches and Naib- 
Sarpanches should be elected by the Grama Sabha and not by 
the Panehayat and there should be no restrictions for a candi¬ 
date belonging to one ward from contesting the election from 
another ward. There was a strong demand that the members 
should be removable from office only by the State Government 
and not by the District Magistrates as at present and also that 
members of political parties should be debarred from becoming 
office-bearers of the Panehayats. 

Almost everybody suggested that all public properties 
situated in a Panehayat area should be transferred to the 
control of the Panehayat and Government should give them 
sufficient grants and loans to develop such properties so that 
they can be sources of income to the Panehayats. There was 



36 


a suggestion that land revenue collection should be entrusted 
to the Pancbayats and they should be allowed to retain a 
commission of about 15 per cent for such work. This will 
leave some margin which will accrue as income to the 
Panchayat. There was another view that only one tax, viz., 
the Panchayat tax may be imposed by the Panchayat ; but 
that the collection of the tax may be done through the 
officers of the Revenue Department. Some suggested that 
the assessment of Panchayat tax should not be left to the 
Panchayat but should be got passed by a meeting of the 
Grama Sabha. A large section of opinion preferred to defer 
taxation until a Panchayat has popularised itself to the people 
by taking up some welfare works benefiting the community as 
a whole with the financial assistance of Government. They 
suggested that the Panchayats should take up such remunera¬ 
tive schemes as would benefit the people and bring some 
income of it. The budget of the Grama Panchayats should 
also be passed by the Grama Sabha and not by the Grama 
Panchayat. There was complaints of delay in passing the budget 
by the Subdivisional Officer. The present taxation policy of 
the Panchayats was criticised on the ground that the 
Panchayats are imposing heavy taxes without the consent of 
the villagers. The members of the Panchayats do not even 
report the decisions taken in a meeting to the voters of their 
wards. Yet another section suggested that more powers 
should be given to the Panchayats so that they could coerce 
the people into giving the taxes imposed by it ; but the 
majority seem to think that any taxation measure would make 
the Panchayat unpopular and ultimately affect its working. 

There was almost unanimous opinion that development 
works of the Government should be got executed through the 
agency of the Panchayat ; -but a caution was administered 
that such works should not be done through the Sarpanch in 
his individual capacity. There was a wide-spread feeling that 
the Sarpanches in general are taking contracts of development 
works and are making profits out of the transaction. The 
suggestion, therefore, was that development works should be 
executed through a committee nominated by the Panchayat 
and subjected to the supervision of the Panchayat as a whole. 

It was also stated that at present the Panchayat was not 
getting sufficient help and guidance from the Government 
officers, that adequate arrangement should be made by the 
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Government to train up the Sarpanch as well as the Secretary 
of the Panchayats so that they could discharge their duties 
properly. There was also a feeling in some quarters that the 
Government was interfering in the Panchayat administration. 
Some members of the public felt that the authorities are not 
properly enquiring into the allegations which are brought 
against the Sarpanch and the members of the Panchayat. 

Complaints were received from public in some places 
regarding the misappropriation of the Grama Fund by the 
Sarpanch and members. Regarding the remuneration to be 
given to the Sarpanch and Naib-Sarpanch, there was difference 
of opinion. Some favoured it and some others thought that a 
regular payment of honorarium would lower the Sarpanch and 
Naib-Sarpanch in the estimation of the public. One of the 
reasons for non-collection of Panchayat Tax was l’eported to 
be the adverse propaganda of some political parties in some 
areas. It was alleged that instead of giving the necessary 
help and guidance to the Panchayats, the M. L. As. and M. Ps. 
in some places were adversely critieis’ng the activities of the 
Panchayats in their public speeches and thereby alienating the 
sympathy of the public from them. Party politics had 
entered into the fabric of many Panchayats and made execu¬ 
tion of the development works by such Panchayats very 
difficult. There were also complaints of arbitrary assessment 
of Panchayat Tax in some cases. It was urged that there 
should be more frequent inspection of the Panchayats and a 
better system of auditing their accounts. A feeling was also 
expressed that quicker action should be taken by the District 
Officers on the letters and requests received from the 
Panchayats. A view was expressed that the supervision of 
the activities of a statutory body like Panchayat, should not 
be left entirely to the departmental officers and there should 
be another elected body at a higher level which should be 
entrusted with the supervision and guidance of the 
Panchayats. The proponents of this view think that with 
such democratic supervision from above, the working of the 
Panchayat will automatically improve. 



CHAPTER IV 


A SUMMING UP 

The first clause in our terms of reference requires us to 
state how far the allegations of bad work and bad approach to 
their responsibilities made on the Grama Panchayats and 
Adalti Panchayats are true. We are now in a position to 
answer this point so far as the Grama Panchayats are con¬ 
cerned, We will be dealing with Adalti Panchayats separately 
in a subsequent chapter. 

According to the Administration Report for 1955-56, only 
25 per cent of the Panchayats had imposed Panchayat Tax in 
that year. The corresponding figure for 1956-57 is not 
readily available. From the statements made to us in course 
of our tours, we got the impression that the proportion of 
Panchayats imposing Panchayat Tax at present is likely to be 
higher than 25 per cent, the figure for 1955-56, but that there 
are still a large number of Panchayats, probably more than 
half of the total number in the State, which have not yet 
resorted to this obligatory tax. A still lesser number appear 
to have imposed t he other taxes, tolls, fees or rates provided 
in the Act. We must also record that a number of Panchayats 
inspected by us gave a creditable account of themselves in 
undertaking and executing various development schemes and 
works, although largely with the financial assistance of 
Government. In fact, we noticed a general tendency among 
the Panchayats to depend on Governmental assistance in 
implementing the various welfare schemes which benefit the 
community. As might be expected, the above conclusions 
which we have drawn from our study in the field, agree fairly 
well with the general picture of the Panchayats given in 
Chapter II, which was based on the official documents and 
report relating to the working of the Panchayats in the past 
years. 

Out of the Panchayats that resorted to taxation measure 
we have reasons to believe that there has been abuse of 
powers in a few cases in fixing the assessment rates. In 
some other cases again, the complaint of arbitrary assessment 
of taxes by the Panchayat was found to be without any 
basis. One such case was gone into by the Committee in, 
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great detail, at the request of the villagers concerned. It was 
found that there was nothing wrong with the assessment but 
the Panchayat had not taken steps to explain the basis of the 
assessment to the residents of the constituent villages and this 
led to the suspicion that the headquarters village had been 
given preferential treatment. There are again a number of 
Panchayats which levied taxes on cycles and carts kept in thoi r 
area and also tolls from the markets for selling goods therein* 
A few cases came to our notice where residents of other 
Panchayats were harassed into paying cycle tax for carrying 
on trade, etc., in the area of the taxing Panchayat. There was 
also complaint of discriminatory treatment in the collection of 
market tolls from the residents of other Panchayats while 
coming to sell their goods in the market. The idea behind 
this appeared to be to collect taxes and tolls as far as possible, 
from residents of the other Panchayats. We came across 
cases where retaliatory measures were adopted by the affected 
Panchayats by levying similar imposts in their area. 

On the basis of the materials before us, we would, there¬ 
fore, hold that the allegations mentioned in clauses (a) and ( b ) 
at page 1 of this report are on the whole well-founded. 

The scope of the first two allegations was restricted to 
those Panchayats which imposed any taxation and their 
number being limited, it was possible to come to a definite 
conclusion about them on the analysis of factual data. The 
other two al'egations, namely (c) and (d), are rather general 
in nature and it is difficult to come to a definite conclusion 
about them for absence of information concerning all the 2,341 
Panchayats in the State. W A , however, observed that in the 
Panchayats which we visited, the members including the 
Sarpanch and Naib-Sarpanch were generally reluctant to 
render voluntary service to the Panchayats and some of them 
even claimed remuneration for their work. As regards the 
tendency of some members of the Panchayats to compensate 
themselves by improper means, we got definite allegations in 
some cases so far as the Sarpanch was concerned. There was 
a feeling that the entrustment, of various development works 
of the Govern rent to the Sarpanches in their individual 
capacity as contractor, is corrupting them. The intention 
of the Government seems to be that the development works 
should be executed through the agency of the Panchayats so 
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that they might be instrumental in promoting popular co¬ 
operation and securing peopled contribution towards the 
scheme in the shape of casn or labour, as may be necessary ; 
but what is happening in fact is taat must y the Sarpamh i3 
taking up the woiks a^ a petty contractor and appropriating 
the profits, if any, to himself. It is alleged that somet mes 
he is manipulate g the entries in the measurement book or 
the books of account in order to make profits in a dishon st 
way. This is leading to two-fold consequences. First, the 
Panchayat is being prevented from playing its desired rule 
in the execution of welfare works for the eommun ty and 
secondly, the people are becoming apathetic to the Panchayat 
as an institution on account of the improper conduct of the 
Sarpanch. While we refrain from indicating the extent to 
which these allegations are true in the Panchayat set-up as a 
whole for want of sufficient data, we would emphasse that 
the allegations are very serious in nature and aflect the very 
basis of the Panchayat administration. Even though they 
might be restricted to a very small proportion of the 
Panchayats, it is necessary to pr *be into their causes and then 
suggest remedial steps so as to prevent their occurrence. 

The basic fact seems to be that in many places, the 
Panchayat is not able to enthuse the peop’e or inspire their 
confidence and thus create a position of leadership for it 
among the people. The office-bearers of the Panchayats in 
most cases do not have a clear idea of the role they have to 
play with respect to the various "welfare schemes now being 
implemented iu the rural areas under the Five-Year Plans. 
Effort is generally lacking on their part in assessing the felt 
needs of the jieople and then formulating a plan for the all¬ 
round economic development of the area for the consideration 
of Government. On the other hand, they have not yet been 
able to establish themselves as a necessary channel through 
which the benefits of the various schemes of development will 
reach the people. The members of the Panchayat, therefore, 
do not enjoy the required degree of popularity and respect 
which would have normally prompted them to offer their 
services voluntarily for the well-being of the people in its 
area. 

There is a feeling that some defects in the present consti¬ 
tution of the Panchayats—may be its size, the grouping of 
villages, delimitation of the wards, or even the method of 
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election—are partly responsible for it. All these factors, 
therefore, require careful probing. The next important thing 
is that the Panchayat is expected to discharge a very large 
number of functions, discretionary as well as obligatory, under 
the provisions of the Act. The Panchayat, as a rule, is not 
able to take up most of these functions on account of certain 
practical limitations such as lack of adequate finance, lack of 
adequate and trained staff, want of public co-operation and 
want of necessary guidance and help from the authorities and 
the elected representatives of the people. The members are 
often confused by the long list of duties prescribed for the 
Panchayat and avoid responsibility in order to escape blame. 
It is necessary to see also why the various sources of income 
mentioned in the Act are not being tapped by the Panchayat 
and what are the alternative ways by which it may obtain 
the necessary income to discharge its various functions. At 
present, the Government is providing liberal financi 1 
assistance to the Panchayats in the shape of grants and loans, 
it is necessary to sec whether such assistance is being prope ly 
utilised. There aie Panchayats in the backward areas of the 
State which work under special difficulties and it has to be 
considered to what extent addi.ioaal help can be given to 
them in order to bring them on to the level of the Panchayats 
in the other areas of the State within a reasonable period. 

As regards execution of development works. Government 
appear to have ceepted the policy that wherever Panchayats 
exist, they should, as far as possible, be the agency for under¬ 
taking such w >rks. Specially, in the areas covered by 
Commurdty Projects, Community Development or National 
Extension Service Blocks, various k : nds of welfare schemes 
are required to be executed through the Panchayats. An 
examinaiion is necessary whether the present participation 
of the Panchayats m such works is satisfactory and how the 
Panchayats cmld be more effective in discharging such agency 
functions in the interest of the community as a whole without 
giving cause for complaints. As units of local self- 
government, the Panchayats have not yet attained maturity 
and it may, therefore, be necessary that proper train ng should 
be given to its office-bearers and adequate arrangements made 
for rendering necessary guidance to them and supervising 
their activities in all directions. We have to examii e how 
and to what extent this can be achieved. An important 
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section of the public thinks that the Panchayats should be 
kept free from conflicts arising out of political ideologies and 
that the elected representatives of the people should be more 
closely associated with their working irrespective of party 
affiliation. This aspect also needs examination. 

We have recorded above our findings regarding the 
allegations and also indicated in brief some of the root causes 
which lead to the allegations generally made against the 
Panchayats. We shall now undertake a fuller examination 
of the issues involved and then record our suggestions as to 
how the defects could be removed and the working of the 
Panchayats made more useful and satisfactory. For conve¬ 
nience, we will discuss the subject in the following sequence :— 

(1) Establishment and constitution of Panchayats ; 

(2) Duties and functions of Panchayats ; 

(3) Financial resources of Panchayats ; 

(4) Panchayats in backward areas ; and 

(5) Other miscellaneous matters having a bearing on 
the topics at (1), (2), (3) or (4) above. 

Before taking up the examination of these matters, we 
consider it desirable to set out clearly what is our conception 
cf the role of a Grama Panchayat in the administrative set-up. 
We shall devote ourselves to a clarification of this point in the 
following chapter. 



CHAPTER V * 


THE PRESENT ROLE OF PANGHAYATS 

It is a historical fact that the concept and character 
of ‘Grama Panchayats’ have undergone gradual changes 
ever since they were organised by the British authorities in 
India. Originally, they were introduced along with other 
local bodies in order to associate the Indians with the 
administration of the village affairs and to give them some 
political education. Later, they evolved into fully developed 
local authorities as we find them to-day. We will briefly 
review some of the important landmarks in this process. 
In Lord Rippon’s Resolution (1882), emphasis was laid on 
the fact that local self-government in the final analysis was 
“ chiefly desirable as an instrument of political and popular 
education ”. In 1907-08 the Royal Commission on decentra¬ 
lisation gave the following recommendations in relation to 
the functions and finances of village panchayats. 

The functions of village panchayats will depend on local 
circumstances and experience and might be as follows :— 

(a) Summary jurisdiction in petty civil and criminal 

cases ; 

(b) Incurring of expenditure on the cleansing of the 

village and minor village works ; 

(c) Construction and maintenance of village school 

houses and some local control in respect of school 

management ; 

(d) Management of small fuel and fodder reserves in 

selected panchayats. 

The Commission was against any new form of local taxa¬ 
tion and suggested that Panchayats should receive a portion 
of the land cess levied for local board purposes in the village, 

* The materials of this Chapter have been taken from :— 

(1) Report of the Local Finance Enquiry Committee. 

(2) Seoond Five-Year Plan (Planning Commission). 

(3) *' The Role of Panchayats in New India ’’ by U. N. Dhebar, (An 

National Corigress Publication). ' 1 ‘ ati 
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special grants for particular objects of local importance, 
receipts from vi’lage cattle pounds and markets entrusted to 
their management, and small fees on civil suits filed before 
them. The application of the funds entrusted to them should 
be judged by general results and should not be subjected to 
rigid audit. Such outside supervision of panchayat affairs as 
was necessary must rest with the district officers. The 
panchayats should not be placed under the control of district 
or sub-distriot boards. 

The views of the Government of India on the proposals 
of the Decentralisation Commission were contained in a reso¬ 
lution, dated the 28th April 1915. The views regarding the 
panchayats were briefly as follows :— 

(1) Experiments should be made in selected villages or 

area larger than a village, where the people in 
general agreed. 

(2) Legislation, where necessary, should be permissive 

and general. The powers and duties of pancha¬ 
yats, whether administrative or judicial, need not 
and, indeed, should not be identical in every 
vidage. 

(3) In areas where it was considered desirable to confer 

judicial as well as administrative functions upon 
panchayats the same body should exercise both 
functions. 

(4) Existing village administrative committees, such as 

village sanitation arid education committees, should 
be merged in the village panchayats where these 
were established. 

(6) The jurisdiction of panchayats in judicial cases 
should ordinal ily be permissive, but in order to 
provide inducement to litigants reasonable facilities 
might be allowed to persons wishing to have their 
cases decided by panchayats. For instance, court- 
fees, if levied, should be small, technicalities in 
procedure should be avoided and, possibly, a 
speedier execution of decrees permitted. 

(6) Powers of permissive taxation might be conferred 
on panchayats, where desired, subjeot to the 
control of the local Government or Administration 
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but the development of the panchayat system 
should not be prejudiced by an excessive assoeia 
tion with taxation. 

(7) Th»* relations of panxhavats on the administrative 
side with other administrative bodies should be 
clearly defined. II they were financed by district 
or sub district boards, there could be no objection 
to some supervision by such boards. 

The next important document on the subject is the 
Montagu-Chelmsford report, which envisaged Local Self- 
Government in India as cnc of the important spheres in which 
an advance could be made towards “ the increasing associa¬ 
tion of Indians in every branch of the ad niuistration and the 
gradual development of self-governing institutions with a view 
to progressive realisation of responsible Government in India.” 
As regards Village Panchayats the report said that the 
prospect of their successful development must depend very 
largely on local conditions, and that the functions and powers 
to be allotted to them must vary accordingly. But where the 
system proved a success, they might be endowed with civil 
and criminal jurisdiction in petty cases, some administrative 
powers as regards sanitation and education, and permissive 
powers of imposing a local rate. They expressed the hope 
that wherever possible, an effective beginning should be made. 
The Government of India again reviewed the question of 
Local Self-Government in their resolution of May 1918. In 
this resolution the Village Panchayats were looked upon not as 
mere mechanical adjuncts of Local Self-Government but as 
associations designed to develop village corporate life on the 
basis of the intimacy existing between the inhabitants, who 
had not only common civic interest, but were also kept 
together by ties of tradition and of blood. The need for 
making an effective beginning in the field was also impressed 
on Provincial Governments. It was suggested :— 

(a) that village offieixls should be associated wilh 

Panchayats, other members being chosen by 
informal election by the villagers, 

(b) that their function should be to look after village 

sanitation, village education and petty litigation, 
both civil and criminal, 
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(c) that it should be permissible, though not as the 
Decentralisation Commission suggested universally 
necessary, that the Panchayat should receive some 
portion of the land cess raised in their village. The 
Panchayat should also have voluntary powers of 
supplementary taxation, the proceeds of whioh 
would be devoted to the special purpose or 
purposes for which the tax was lavied. 

The working of the Panchayats was also dealt with in the 
/Simon Commision’s Report (1930). The functions of 
Panchayats at the time the Simon Commission reported 
were :~ 

(1) to look after such matters as wells and sanitation ; 

(2) to look after minor roads and management of 

schools and dispensaries ; and 

(3) in Madras also village forests and irrigation works. 

In some provinces, village panchayats were also given 
power to deal with petty civil and criminal cases. The Simon 
Commission observed that in spite of great efforts the develop¬ 
ment of Panchayats was unsatisfactory and the movement 
was completely in its infancy. The common obstacle was the 
refusal of the villagers to have anything to do with the 
constituting of a fresh taxing authority. 

Until the introduction of the Provincial Autonomy, Local 
Self-Government institutions represented the “ popular will ” 
as against the “ alien ” bureaucratic Governments. Previ¬ 
ously the emphasis was on political education and training of 
the people which should ‘ take precedence over considerations 
of departmental efficiency . “ People should learn by making 

mistakes and profiting by them With the inauguration of 
provincial autonomy in April 1937, local self-government 
received a further impetus and several Acts were passed by 
the Provincial Legislatures practically in every province with 
the object of widening the powers and functions of local 
bodies. With the attainment of independence, this process is 
sti 1 going on. The emphasis now is more on building from the 
bottom upwards by the establishment of village panchayats 
and endowing them with real powers. Consequently, the 
duties and functions of the Panchayats have also been 
widened so as to enable them to function as full-fledged units 
of local self-government. The country-wide recognition of 
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village panchayats as the foundation of local self- 
government found expression in the 0 on 3 tituton of the 
country, wherein fostering of villasre panchayats is included as 
a‘‘Directive Principle of State Policy”. Article 40 of the 
Constitution of India provides that “ the State shall take steps 
to organise vil’age panchayats and endow them with such 
powers and authority as may be necessary to enable them to 
function as units of self-government 

After the achievement of independence, the character 
of the State has been transformed from a police State to a 
welfare State and there has been a complete reorientat'on in 
the activities of Government towards achieving that end. 
The main objective of public policy now is the promotion 
of rapid and balanced economic development in the country as 
a result of which the planning of development programmes and 
their execution within the respective spheres have become 
one of the foremost duties of the Central and State Govern¬ 
ments as well as of the local authorities including the 
panchayats. The first Five-Year Plan suggested the esta¬ 
blishment at th e village level of an appropri tte agency which 
derived its authority from a village community with a view to 
facilitate the implementation of the Five-Year Plan and of 
National Extension and Community Projects in the country. 
The principal stress in the Second Five-Year Plan i3 on tne 
preparation of the Plan startirg from the village level. It has 
been recognised that unless there is comprehensive vill ge 
planning which takes into account the needs of the entire 
community, weaker sections like tenant-cultivators, landless 
workers and artisans may not benefit sufficiently from assis¬ 
tance provided b the Government. The national extension 
movement again aims at reaching every family in the village. 
This aim cannot be fulfilled unless there is an agency in the 
village which represents the community as a whole and can 
assume responsibility and initiative for developing the 
resources of the village and providing the necessary leadership. 
Indeed, it is accepted that rural progress depends entirely on 
the existence of an active organisation in the village which 
can bring all the people—including the weaker sections 
mentioned above—into common programmes to be carried out 
with the assistance of the administration. 

It is considered essential by the Planning Commission 
that local initiative in formulating plans and local effort and 
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resources in carrying them out should be stimulated to the 
maximum extent possible. This would help to relate the 
plans to local needs i nd conditions and also to secure public 
participation and voluntary effort and contribution. Village 
planning is to be concerned primarily with agricultural 
production and other associated activities, including co¬ 
operation, village industries, communications and other local 
works programmes. It is quite obvious from what is stated 
above that it is only the village panchayat wiJch, when 
properly developed, can fulfil the role whkh is expected of a 
village organisationin the implementation of the National Plan. 

According to the Planning Commission, the functions 
of the village panchayats may be distinguished broadly 
between t*vo groups—administrative and judicial. Admini¬ 
strative functions may be diviled conveniently between 

(1) civic, (2) development, (3) land management and j4) land 
reforms. The civic func ions include such tasks as village 
sanitation, registration of births, deaths, etc., organisation of 
village watch and ward, construction, maintenance and 
lighting of village streets, etc. The functions of the Village 
Panohayat in relation to development are suggested to be 
as follows :— 

(1) framing programmes of production in the village ; 

(2) in association with co-operatives, framing of 

budgets* of requirements for supplies and finance 
for carrying Out programmes ; 

(3) acting as a channel through which an increasing 

proportion of government assistance reaches the 
village ; 

(4) developing oommon lands such as waste lands, 

forests, abadi sites, tanks, etc., including measures 
for soil conservation ; 

(5) construction, repair and maintenance of common 

village buildings, publio wells, tanks, roads etc. ; 

(6) organisation of mutual aid and joint effort in all 

activities ; 

(7) promotion of co-operative societies ; 

(8) organising voluntary labour for community works ; 

(9) promoting small savings ; apd 

(10) improvement of livestock. 
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The functions of Panchayats in respect of management of 
village lands and the implementation of land reforms are to be 
on the lines indioated in the Second Five-Year Plan. The 
judicial functions of the Panchayats concern :— 

(1) the administration of the civil and criminal justioe ; 

(2) enforcement of minimum wages for agricultural 

workers ; and 

(3) simple disputes pertaining to land. 

It will be seen from the above description of the duties of 
a Panchayat that much stress is being laid by the Planning 
Commission on the development functions and the other 
functions which are related thereto rather than on the usual 
civic functions which were the regular feature of Panchayat 
Administration in the past. In fact, under the present set-up> 
the main emphasis is on the formulation of development 
plans by the Panchayat and subsequent assistance by village 
Panchayats in r,he execulim of approved schemes. The 
position is explained with great clarity in the following 
paragraph* quoted from the Second Five-Year Plan :— 

“ As the coverage of the national extension movement expands, 
the work of village panchayats should be closely inte rated 
with the programme.? adopted in development blocks. 
Panchayats will have two sets of programmes, namely those 
which are sponsored by the Government through extension 
■workers and by District Boards through their agencies, and 
those whtoh are undertaken by the village community of its 
own volition and from its own resources in manpower, 
materials and money. Towards the former the village haa to 
find a share of the cost mainly in the form of labour. While 
both sets of programmes are vital and the village panchayat 
should be used wherever possible in carrying out development 
programmes, an important test of the sucoess of the Panchayat 
as an institution is the proportion which the second set cf 
programmes bears to the first. The true significance of the 
Panchayat lies in its role in mobilising the contribution of the 
community. It is also desirable that where village panchayats 
undertake activities such as minor irrigation works, land 
development, soil conservation, eto , they should be given the 
assistance which is commonly made available to individual 
under various schemes. In fact, local communities should be 
encouraged to undertake joint activities to the maximum 
extent possible. ” 


•Second Five-Year Plan, page 155 (par*. 18) 
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To sum up, the Panchayat has come to assume the 
character of a development council for its local area in 
addition to its usual administrative charaoter and the 
emphasis is necessarily on the former aspect in the interest of 
the implementation of the Five Year-Plan, which is the most 
important programme before the country and to the successful 
implementation of which the entire nation is pledged. 

It may be relevant here to quote the opinion of a 
prominent leader of public opinion in India on the subject. 
According to Shri U. N. Dhebar, President of the Indian 
Kational Congress, “the village Panchayat administration 
should become impregnated with a bradder purpose which it 
is the d./ty of the society and the State to fulfil through a set 
of activities, some of which natur ally will be social activities 
and others administrative activities ”. In his opinion, the 
Panohayat has got a specially important part to play in regard 
to the social activities He argues that the mind of the 
villager is absorbing new ideas and showing signs of keen 
interest in sharing the fruits of freedom and the benefits that 
scientific and technological advances give. His mental frame¬ 
work and his rural surroundings are slowly undergoing a 
process of urbanisation which are producing various kinds of 
strains and stresses in r its wake. “ One possible check, 
therefore, on these strains or stresses developing into some 
kind of erruption, is to weave him into the larger network of 
the national effort, so that he may know, as a participant 
and a sharer in the huge task that confronts the nation 
that it is something stupendous and also that none is 
interested in letting him down. The only possible medium 
for this purpose is the village panchayat Secondly, 
Shri Dhebar continues to say, the development of a country 
depends upon the resources that it can invest in its 
development. It is, therefore, of the utmost importance to 
bring about the maximum utilisation of our internal resources. 
“ We have vast untapped resources of human power. We 
have other resources also lying scattered which are not 
in a position to utilise simply because of our inability to 
mobilise them. I think that when Gandhiji emphasised the 
aspect of a self-sufficient village economy, he had in mind the 
utilisation of these scattered resources and the idle or semi-idle 
but potentially inmense manpower. These cannot be utilised 
by the Centre and the States because they are operating from 



a distance and it needs a lot of detailed attention. These 
scattered resources vary from the wasting manure dumps of 
dead leaves and the leavings and droppings, to the spirtual 

resources of the people.There is a vast reservoir which 

remains to be tapped, which somebody will have to do and 
which only the Village Panchayat can do. The village then 
becomes the fulcrum point of a co-operative socio-economic 
revolution which it cannot be, unless it is endowed with the 
necessary opportunities for developing the necessary initiative, 1 
and it is provided with the necessary wherewithals in thr 
shape of amenities, technical assistance, financial and admini¬ 
strative powers. There is a difference between a bread¬ 
winner and mercenary deputy. One is a votary ; the other is 
a victim. The village has got to be lifted both in status and 
authority. It will have to be reinvested with the powers that 
would make for its dignity as the base of nation’s socio¬ 
economic citadel.The conception of a village organism 

being what I have described above, it must affect our conception 
of‘Panchayat Administration’. It will not merely be a 
functionary operating at the periphery. It will also not be a 
decentralised wing of the administrative machinery of the 
State. It has to be the base of a new social order based on 
certain values of life. It has to serve as an effective instru¬ 
ment of a peaceful social revolution. It has to be a vehicle 
for decentralisation of political and economic power. It has 
to be a model of composite democracy. And all this it has to 
achieve through a certain positive angle ”. 
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CHAPTER VI 

ESTABLISHMENT AND CONSTITUTION OP PANCHAYATS 
Recommendations 

The giae of a It has been urged with some force before the Committee 

Panohayat. ^at man y Q f the present defects in the working of the Pan- 
chayats will be removed if only the size of the Panchayat is 
reduced. The suggestions received in this regard vary 
between a population coverage of 2,000 to 5,000 for a Pan¬ 
chayat. It is argued that the basic purpose of establishing 
a Panchayat is to associate the people in the villages with the 
administration of their affairs, to educate and mobilise 
them for self-help and to make it possible for them to 
participate effectively in the task of national reconstruction. 
The present size and formation of the Grama Panchayat? 
which is generally too big, make it difficult for it to give 
closer attention to the people in each and every constituent 
village so as to achieve the objectives mentioned above. At 
present the members have sometimes to walk a distance of 5 
to 6 miles to attend Panchayat m stings in the headquar¬ 
ters which discourages many from such attendance. As a 
. result, Panchayat meetings are either not held for want 
of quorum or held with a bare majoiity and therefo e, the 
link between the Panchayat and the people is weakened. 
This leads to widespread ignorance of the activities of the 
Panchayat and of its office-bearers in the outlying areas ; and 
instead of enjoying the confidence of the people, the members 
are often looked upon with distrust and disfavour. The big 
size also makes it difficult for the Panchayat to make its 
presence felt throughout its area by being able to provide 
some amenities or benefits to the residents of all the villages 
on account of its slender resources. The villages included in 
such a big Panchayat have sometimes mutual rivalries 
among themselves and, therefore, the sense of unity and 
compactness is damaged. Finally, it is stated that the 
recommendation of the Choukidari Enquiry Committee is 
that the unit for revenue and Choukidari administration 
should be “ a village administration ” covering the sphere of 
duty of 5 to 6 Choukidars with a population of 4,500 on the 
average. It has been suggested that the proposed unit 
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will coincide with a Panchayat if the population of a Pan- 
chayat is restricted to about 5,000. The supporters of a 
smaller Panchayat argue that the people will be able to 
exercise greater vigilance on its affairs if its size is reduced 
and this will lead to better working than at present. In 
the small Panchayat, there will be greater oontant between 
the members and the residents which will improve their 
mutual relationsnip and the Panchayat will be able to 
implant itself as a true representative institution of the 
people and will thereby be able to mobilise the local resources 
much more efectively. While effecting the reduction of 
size—it is suggested by some—oare should be taken not to 
disturb the boundaries of the village ; if, for instance, a big 
village has a population of even more than 5,000 ; this should 
be constituted into a single Panchayat. 

On the contrary, the reduction in size of a Panchayat 
has been objected to on the following grounds :— 

The Panchayats have now been constituted on an in¬ 
tensive basis almost throughout the State having an average 
population coverage of 5,000 to 7,000 per Panchayat. 
Any change of basis at this stage will necessarily involve a 
fresh delimitation of Panchayats on a very large soale. 
This will be clear from the following examples. If the 
average population of a Panchayat is restricted to only 
5,000, the total number of Panchayats in the State will 
come to 2,929 which means an increase of 25 per cent. If 
again, the average population is restricted to 4,000 the total 
number of Panchayats will be 3,661 whioh means an inorease 
by about 56 per cent. If the average population is taken to be 
3,000 only, the number of Panchayats will be 4,882 which 
is an increase of more than 100 per cent. The work of 
delimitation on such a large scale will upset the normal 
working of the Panchayats for a considerable period and 
thereby the interests of the Panohayats and of the people will 
ultimately suffer. The intensive scheme of Panchayats was 
introduced in the year 1952-53 and was extended in the State 
by gradual stages. It is only by the end of the year 1955-56 
that almost the entire State was covered intensively with 
Panchayats. The full working of the intensive scheme is 
ther fore, not even two years’ old. The next argument is that 
if the Panohayats beoome smaller in area, their resources will 
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also contract to a corresponding extent, the financial 
assistance from Government for their working being compara¬ 
tively smaller. This will be a serious handicap in the working 
of the Panchayats unless Government agrees to provide 
increase financial assistance to the required extent. As the 
reduction in size will lead to the establishment of a larger 
number of Panchayats, there will be clamour for s a tting up 
graingolas and other institutions in the headquarters of the 
new Panchayat which will entail further expenditure to the 
Government. An increase in the number of Panchayats will 
also mean increased cost of supervision of their working, as a 
much larger number of field staff and supervisory staff will 
have to be appointed for looking after them. Finally, it is 
stated that there is no guarantee that the village faction or 
disputes will cease to exist if the Panchaj^at areas are reduced. 
Such disputes have been noticed even in single village 
panchayats which exist in some other States. “ Factions, 
however, are not peculiar to group Panchayats and exist even 
in villages which have a Panchayat of its own. There are 
whole villages torn by factions and squabbles in almost all 
States”.* 

The evidence summarised above will show that there is 
considerable force in some of the arguments put forward on 
behalf of either sides. We think it will be advantageous to 
cons : der, first of all, the difficulties that have been 
foreshadowed in bringing about a reduction in the size of the 
Panchayat. 

The first objection was that a fresh delimitation will be 
time-1 aking and bring in administrative complications. There 
are now 2,341 Grama Panchayats in the State constituted on 
the existing basis, namely, the population coverage being 
between 5,0Q0 to 7,000 per Panchayat. If the population 
limit is restricted to a smaller number, it will mean 
delimitation afresh as indicated above. We are told that even 
§cw there are disputes among a large number of Panchayats as 
regards the selection of headquarters and delimitation of areas. 
The task of regrouping the villages into the new Panchayats is 
not, therefore, going to be an easy one. It is estimated by the 
departmental officers that the process of delimitation after 
necessary enquiry might take as long as two years. Secondly, 


■* Report of the Study Team of C. 0- P. P., Vol. II at page 3 
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we are told that large amounts of loans have been given to the 
Panchayats as at present constituted. If now a re-distribution 
takes place, the assets and liabilities have also to be 
suitably apportioned and this will involve various complica¬ 
tions. It appears that on account of pumps alone, the 
Government Rave given a loan to the tune of Rs. 16 lakhs and 
on account of pisciculture about Rs. IB lakhs. It is feared by 
the department that if now the Panchayats are split up, it 
will be difficult to apportion the share of responsibility among 
the new Panchayats in repaying the loans and this might 
result in a loss to the public exchequer. Furthermore, large 
amounts of loan have been given for developing public 
properties, such as, fisheries, market-sheds, etc., situated in the 
Panchayats. If now the Panchayats are split up, development 
of such properties might suffer. We agree that most of these 
difficulties are very real and are important. 

Another important ground given against the reduction of 
size is that with srch reduction, the size of potential income 
of an average Panchayat will also diminish and Government 
will have to provide greater financial assistance to the 
Panchiyats for their works. Our attention has been drawn 
to the fact that the total volume of financial assistance 
provided by the Government for the Panchayats during the 
Second Five-Year Plan period comes to about Rs. 26 lakhs per 
year including allocations in the committed sector. With 
the existing number of Panchayats, the average financial 
assistance per Panchayat comes to about Rs. 1,100 per 
year under the present provisions. Assuming that the 
provision remains unaltered, we will estimate the size of 
the -average assistance if the number of Panchayats are 
increased on account of reduction in size. If the population 
of a Panchayat -is restricted to 5,000 only, the average 
share of the increased number of Panchayats will come 
to about Rs. 900 per year. If the average population coverage 
is taken to be 4,000 the average figure will be about Rs. 700 
per year. Again if the population limit is restricted to 
3,000, the average figure for a Panchayat will be about Rs. 500 
per year. We understand it is unlikely that Government will 
be able to provide a correspondingly increased amount in the 
budget for the increased number of Panchayats which will 
come into being on account of reduction in the population 
coverage ; in view of its heavy commitments under the Seed 'd 



Firs-Year Plan. This •will create serious impediments in the 
working of the Panchayats, as according to our experience, a 
major portion of their income is derived from Government 
At present, we are told, many Panchayats are deriving sub¬ 
stantial income from developing fisheries in their areas. Other 
sources of income are hats, ferries, caHle-pounds and markets. 
With the reduction in size, these sources of income are bound 
to be reduced and having regard to the reduced financial 
assistance from Government, it wll be all the more difficult 
for the Panchayats to maintain these properties usefully and 
derive profit out of them. Besides, overhead expenditure on 
account of staff will be increased if the size of the Panchayats 
is reduced. For instance, an area which is constituted in f o one 
Panchayat at present appointing on9 secretary only will be 
constituted into two or throe Panchayats under the proposed 
basis, making it necessary to appoint two or three secretaries. 
Wo are, therefore, of the view that financially the Panchayats 
will be worse off if there is further reduction in the size. 

We gather that the policy of Government is to looate 
graingolas and other institutions which benefit the 
Panchayat ns a whole at the Panchayat headquarters. The 
oost of the gra'ngolas is being borne by the Government 
entirely at present. If the num* er of Panchayats is 
multip'ied, Gove nment might have to find correspondingly 
increased funds for providing graingolas to each of such 
Panchayats, even if we leave alon g the quest : on of other insti¬ 
tutions which are also established partly with the Government 
aid. We are told that even now the provisions for graingolas 
under the Second Five-Year Plan are not sufficient to cover 
all Grama Panchayats with a graingola each. Government 
are exploring other possible avenues for filling up this gap. 
The position will, therefore, be all the more diffioult if the 
number of Panchayats are suddenly increased. 

It is also on record that many of the existing Panchayats 
have not attained the expected income figure of Rs. 2.500 per 
year out of its internal sources. This is also a good ground 
against reduction of size. 

We are not satisfied either that the working of the 
Panchayats will show an automatic improvement if only its 
population coverage is restricted to a particular limit, say 
3,000 or 4,000. If we analyse our present social behaviour. 
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we find that people of our country are not habituated to 
accepting a particular territorial pattern as sacrosanct apart 
from perhaps a village. All other units such as, the area of a 
Choukidari Union or a Thana, are artificial units and there is 
no special community feeling or emotional bond among the 
people arising out of such units. On the other hand, we have 
noticed that pepole of a particular trade or calling have some 
kind of emotional attachment to each other irrespective o 
and sometimes transgressing such artificial boundaries. We 
have come across instances, specially in the coastal areas o 
the State, where more than one village have combined togethe r 
for performing some work of common benefit to themselves. 
Such combinations have sometimes covered a population of 
300 only and sometimes extended to even more than 5,000 to 
6,000. It cannot, therefore, be said that there is any special 
merit attached to the population group of a particular size- 
say 3,000 or 4,000 strong—which necessitates a Panchayat being 
formed with such coverage. 

Having regard to the above considerations, we are of the 
opinion that a general revision of the size of. the Panchayats 
throughout the State will not be desirable now. The existing 
system should be tried out for some more years and the 
Panchayats should be allowed to play their part fully in the 
existing set-up instead of upsetting their working by a large- 
scale re-grouping at present. We are, however, convinced 
that in certain areas, readjustment of size is necessary. We 
find that the proportion of Panchayats having population of 
more than 7,000 is 16 per cent in Balangir district, 41 per cent 
in Balasore district, 4 per cent in Boudh-Phrlbani district j 
26 per cent in Cuttack district, 12 per cent in Dhenkana 
district, 16 per cent in Ganjam district, 53 per cent in 
Kalahandi district, 12 per cent in Keonjhar district, 14 per cent 
in Koraput district, 36 per cent in Mayurbhanj district, 17 per 
cent in Puri district, 33 per cent in Sambalpur district and 
34 per cent in Sundergarh district (vide Appendix VIII). 
Besides, we notice that the average area of a Panchayat in 
some places exceeded even 50 square miles. These cases require 
looking into. It appears that in the under-developed areas of 
the State which are inhabited predominantly by tribal popula¬ 
tion, the population is thinly spread; and in an effort to 
oonform to the approved pattern in terms of population, the 
areas of Panchayats there have been made very big and 
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unwieldy. Besides, most of these areas are covered by hills, 
rivers and other natural barriers which make communications 
between the villages very difficult. As a result, close contact 
between the Panchayat and the people becomes difficult in 
such areas. Most of these areas are included in the “ Scheduled 
Areas ” declared as such under Part C of the Fifth Schedule 
appended to the Constitution of India. We are of opinion 
that a very strong case exists for reducing the size of Pancha- 
yats in these areas despite the arguments given against it in 
the preceding paragraphs. This will cover the cases of Koraput, 
Sundergarh and Mayurbhanj districts and the Ganjam Agency. 
We find, however, that in the non-scheduled districts aslo 
Panchayats appear to be very big in area in some places. For 
instance, in Dharamgarh and Nawapara subdivisions of 
Kalahandi district, the average area of a Panchayat seems to 
be 60 and 50 square miles respectively. Similarly, in Rairakhol 
subdivision of the Sambalpur district, the average area of a 
Panchayat is 69 square miles. We are told that density of 
population in these areas is low and, therefore, the Panchayats 
had to be bigger in order to conform to the population pattern. 
We think that in such thinly populated areas of the non- 
scheduled districts, the size of the Panchayat should be 
reduced in order to make it a more compact and close-knit 
unit. We also consider it desirable to undertake a re-constitu. 
tion of Panchayats in the plains area where the population 
coverage has exceeded the approved limit of 7,000. 

In this connection, it would be relevant to consider the 
relationship of the Panchayat with the Community Develop¬ 
ment or National Extension Service Block wherever it exists. 
We gather that the intention is to cover the entire State 
with Blocks by the end of Second Five-Year Plan period and 
that the Block will stay as a permanent administrative 
pattern for executing development works with the Panchayat 
as a unit thereof. We think, therefore, that the size of a 
Panchayat should be Jinked with the size of a Block in order 
to make a close integration between them possible and 
effective. 

According to us, the Grama Panchayat can be popular 
atid vigorous if only it takes up more work in hand and 
there is an initiative for the work. Community Development 
Administration has taken up the duty of creating enthusias m 
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in the rural areas for self-development. A large amount of 
money is provided for development work so as to increase 4 the 
standard of living in the rural areas and to enable the rural 
people to have an increased production. In other words, the 
object of the Community Development Administration is to 
have an increase in the income of every family living in the 
area. The economic development of each family is bound to 
provide a great initiative in the rural areas and if it has not 
so far created that enthusiasm or initiative, it is because 
there is no appropriate administrative unit which can generate 
that initiative and enthusiasm. We hope that Grama 
Panchayat Administration, if properly geared, will be able 
to create that initiative and enthusiasm amongst the rural 
people. It will also be in a position to take up the responsi¬ 
bility of Community Development. By taking the responsi¬ 
bility of increasing the family income of each family and at 
the same time working together for the Community Develop¬ 
ment, the objective of the Community Development will be 
achieved through the Grama Panchayat organisation. That 
is why we think that the Community Development Programme 
should be one of the primary programmes for the Grama 
Panchayat to work out. For that, the Village Level Worker 
employed in the Community Development Block should be 
wholly at the disposal of the Grama Panchayat. The Grama 
Panchayat should lie the body to work out a programme and 
the Village Level Worker should be there to assist it in the 
Community Development work. The size of the Grama 
Panchayat will very much depend upon the area that is 
allotted to one Village. Level Worker. In the Community 
Development Administration, we understand, there is 
provision for three kinds of Blocks*—(1) in an area where the 
Tribal and Backward population is less than 25 per cent, the 
Block shall consist of a population of roughly 66,000; (2) in 
an area where the percentage of the Tribal population is 25 
per cent to 40 per cent, the Block shall consist roughly of a 
population of 45,000; and (3) if the Tribal and Backward 
population is more than 40 per cent, the Block shall consist of 
roughly a population of 25,000. In each Block, there will be 
ten Village Level Workers which will mean that in class (1), 
there will be a population of 6,600 for each Village Level 
Worker, in class (2) 4,500 and in class (3) 2,500. If one 


* Vide Appendix XI 
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Village Level Worker is allotted to each Grama Panehayat 
area and is asked to closely associate himself with the Grama 
Panehayat and the Grama Panehayat is geared to take full 
advantage of the presence of the Village Level Worker and 
through him to obtain the assistance from the Block Develop¬ 
ment Administration, then and then alone, the Grama 
Panehayat would be able to achieve what is expected out of 
it in the line of Development. So, we recommend that there 
should be three types of Grama Panchayats roughly corres¬ 
ponding to the three different types of Community Develop¬ 
ment areas so as to make one Village Level Worker available 
for each Grama Panehayat. 

We, however, feel that in plains area, where there is less 
than 25 per cent of Tribal population, a Grama Panehayat 
with a population of 6,600 would be too large and we think 
the recommendation of the Study Team to allot one Village 
Level Worker for 800 families or 4,000 population should be 
accepted for such area. So, we recommend that if the Study 
Team’s recommendation is accepted and the number of Village 
Level Workers is increased so as to give one Village Level 
Worker for a population of 4,000, the Grama Panchayats 
which are expected to have a population of 6,600 roughly 
according to the above pattern, should be reduced to a size 
having a population coverage of only 4,000. So long as ther e 
is no provision for an increased number of Village Level 
Workers the present size of the Grama Panehayat, where 
there is less than 25 per cent of Tribal population, should be 
retained till the time when there is a provision for increased 
number of Village Level Workers. As regards the Panchayats 
where the Tribal and Backward population is between 25 
per cent to 40 per cent, the size will be reduced so as to cover 
a population of 4,500 roughly. Many of these Panchayats 
may be already having a population near about 5,000 ; we, 
therefore, expect that a large-scale delimitation of areas will 
not be necessary in this category of Panchayats. 

We are of the view that most of the benefits which are 
claimed in favour of a smaller Panehayat, can be realised by 
suitably enlarging the role of the e Palli Sabha ’ within the 
frame-work of the present Panehayat set-up. We are con¬ 
vinced that, if properly worked, the Palli Sabha will be 
able to establish the desired link between the people 
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and the Panohayat and will be able to enthuse the 
people and obtain their co-operation in rural development 
WO'ks. It is, therefore, necessary that Palli Sabhas should be 
established immediately throughout the State. The role which 
the Palli Sahha shou T d play in the Pancbayat set-up will be 
further exp T ained under the Chapters dealing with “Duties 
and Functions of Panchayats ” and '* Financial resources of 
Panchayats 

In the light of the discussions above, we would recom¬ 
mend as follows :— 

(a) In the “ scheduled areas ” ( Part C of the Fifth 
Schedule appended to the Constitut'on of India ), the Pancha- 
yaf area should be so demarcated as to cover a population of 
2,500 only on the average. 

(b) Tn the areas where the percentage of Tribal and 
Backward popidatinn is between 25 per cent to 40 per cent, 
the Panchavat a r ea should be so demarcated as to cover a 

population of 4,500 roughly. 

(c) In the remaining areas where the percentage of 
Tribal and Backward population is less than 25 per cent, the 
Panchavat area should be so demarcated as to cover a imputa¬ 
tion of 4,000 roughly, when an increased number of Village 
Level Workers are ava lable on the lines of the recommenda¬ 
tions of the Studv Team of 0. O. P. P. Meantime, the exis ing 
size of the Panohayat should not be disturbed in these areas. 

(d) If special circumstances justify, such as, sparseness 
of population, difficult terrain, etc., portions of the area inclu¬ 
ded under ( 6 ) and (e) above, may be given a special treatment 
and Panchayats in those areas may have a population coverage 
of 2,500 only as at (a) above. This is intended to cover the 
spen'al cases, such as, those of Dharmngarh subdivision of 
Kalahandi district, Rairakhol subdivision of Sambalpur 
district, etc. 

(e) A fresh rectification of boundaries should be 
attempted in respect of Panchayats where grouping of villages 
has been done without sufficient regard to gegoraphical 
contiguity or important physical features, such ns the exiVence 
of rivers, hills and jungles. For this purpose, it will be 
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desirable to set up an ad hoc delimitation oommittee for 
each subdivision consisting of the Collector, the Subdivisional 
Officer and a Member of the Legislative Assembly representing 
that area. As far as possible, Government should accept the 
findings of this Committee. 

(/) Palli Sabhas should be established immediately as 
provided in section 19 of the Act. 

Election and We come next to the consideration of the procedure of 
matters. election of members to the Panehayat and allied matters. 

At present, every adult resident of the Panehayat area has 
a vote unless he has incurred the disqualifications mentioned 
in the Act, and voting is done by secret ballot. The evidence 
that we have received shows that the procedure has proved 
quite satisfactory and we, therefore, do not propose any 
change in this regard. But we suggest, that election officers 
should, as far as possible, be gazetted officers. In the Block 
areas, the Block Development Officer or any other suitable 
officer of the Block may be ear-marked for this work. 

There is some material before us to show that the 
voters’ list for a Grama Panehayat eleotion is not being 
revised every year as prescribed by the law in a number of 
Panchayats. This has given rise to numerous election 
petitions from people who have been debarred from voting 
due to non-inclusion of their names in the list. It has been 
suggested to us that instead of preparing a separate voters’ 
list for the Panehayat election, the Panehayat -could with 
advantage take the relevant portion of the electoral roll of the 
Orissa Legislative Assembly for this purpose. There is a 
similar provision in the Madras Village Panchayats Act, 1950, 
which is as follows :— 

“ 12. (1) An electoral roll for each panehayat showing the names 
of persons qualified to vote at elections thereto, shall be 
prepared and published, and shall be revised, at such times, 
by such authority, and in such manner as may be 
prescribed. 

(2) Every person whose name is inoluded or who is qualified to be 
included in that part of the eleotoral roll for any territorial 
constituency of the Madras Legislative Assembly which 
relates to the village or any portion thereof shall be entitled to 
be included in the electoral roll for the Panehayat, and no other 
person shall be entitled to be inoluded therein. 
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Explanation I—Where in the electoral roll of any territorial 
constituency of the Madras Legislative Assembly, there i8 no 
distinct part relating to the village, the following persons shall 
be entitled to be included in the electoral roll for the 
Panchayat :— 

(a) All persons who are entered in such roll under the registration 
area comprising such village and whose addresses as entered 
in suoh roll are situated iu suoh village. 

<,[b) All persons who are qualified to be included in such roll under 
the registration area aforesaid and who reside in such 
village. 

Explanation II—In this sub-section, the expression “ territorial 
constituency ” shall have the same meaning as in the law 
made under Article 327 or, as the case may be, undej 
Article 328 of the Constitution of India. 

(3) The name of any person shall not be included in the electoral 

roll for a Panchayat in more than one place. 

(4) The electoral roll for the panchayat shall be divided into 

separate parts for each ward. 

(5) Every person whose name appears in the electoral roll for the 

Panchayat shall so long as it remains in force and subject to 
any revision thereof whioh might have taken place and subject 
also to the other provisions of this A t, be entitled to vote at an 
election ; and no person whose name does not appear in suoh 
roll shall vote at an election : 

Provided that a person, who is of unsound mind, a deaf-mute or a 
leper, shall not be entitled to vote at any election ”. 

We agree that this procedure will be easier for the 
Panchayat to follow and it will be saved from the trouble of 
revising the list annually as that wiil be done by the State 
Government. We recommend the acceptance of this procedure 
in this State also. 

As regards delimitation of wards, there is oritioism that 
the present practice according to whioh the District Magistrate 
demarcates the electoral wards is not working well. The 
present provision is as follows [Section 10 (2) of the Act]:— 

“ Section 10 (2) —Subject to any speoial provision that may be 
prescribed for proper representation of the members of the 
Scheduled Caste, Scheduled Tribes or Backward classes, the 
District Magistrate shall decide the manner in whioh the local 
area of any Grama Sa3an shall be divided on population basi 8 
calculated as far as may be, to secure uniformity of represen¬ 
tation, into electoral wards and the number of members to be 
returned for each of such wards. ” 
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We understand that this provision has been introduced by 
a recent amendment of the Act and no rules have yet been 
framed thereunder. The present complaint is that in order to 
secure a uniformity of representation, several villages having 
small population are sometimes grouped into a ward and 
sometimes portions of villages are also being tagged to another 
village to form a ward. If a small village is grouped with a 
bigger village to become a ward, the people of the small 
village do not get any opportunity of representation in the 
Pancbayat and hence it has been su’gest°d that evety village 
of the Piinchyat should be constituted into a ward. We have 
received authentic information that a revenue village in Orissa 
does not have a uniform size or population and in fact shows 
wide d : sparry in population from place to pi ice and some¬ 
times in contiguous areas also. We are, therefore, unable to 
accept the idea that every revenue village should be a ward. 
We, however, consider it reasonable that every village should 
be afforded the opportunity of being adequately represented 
in the Grama Panchayat. We think that the desired objective 
can be attained by framing suitable rules under the existing 
law. Each ward may be so demarcated as to maintain the 
homogenity of the village. If a village has a population of 
roughly 300, it may be constitute 1 as a ward by itself. If not, 
two or more small villages can be grouped together for forming 
a ward ; in such a case, each of the small villages will have an 
equal opportunity of returning a member to the Panchayat, 
But a mall village should not, as far as possible, be grouped 
with a big village in order to constitute a ward. If there is 
a homogenous unit with a large populat'on, it may be allowed 
to return more than one member to th 3 Panchayat keeping 
in view the principle that every 30 ! > population or nearabout 
is to send one representative. For this purpose, the big 
village may be divided into a number of wards; but every 
resident of the village should be entitled to stind as a 
candidate from any of the wards in that village. We received 
an alternative suggestion that such a big vi lage should be 
treated as a multi-member constituency and the voters should 
return two or more members to the Grama Panchayat; but this 
would entail a complicated procedure of election and therefore, 
we do not commend this suggestion. 

. We have rejected the suggestion made by certain wit¬ 
nesses that each village should be constituted into an electoral 
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ward on the gro ind that there is no uniformity in the size 
or the pop datum strength of a village in the State. We, 
however, conside. that there will be a great deal of advantage 
if each electoral ward uf the Panel:ayat be constitued into a 
Palli Sabha under section 19 of the Act without, however, 
breaking the bound ry of a village. This would mean that 
where a number of small villages have been grouped together 
to form an electoral ward, ihe group of villages will be 
constituted into a single Palli Sabha. On the other hand, 
where a big village has been demarcated into two or more 
electoral wards in view of its population, the entire village 
itself shotdd be constituted into a Palli Sabha. In 
other words, each Palli Sabha will be entitled to 
elect one or more members to the Grama Panchayat. 

There has been complaint that the Scheduled Castes and 
Scheduled Tribes are not getting adequate representation in 
the Panchayat, The present system of delimitation of wards 
has been attacked as being responsible for this state of affairs. 
We have gone into the question in some detail. The difficulty 
seems to be that the Scheduled Castes/Scheduled Tribes are not 
concentrated in a particular village or villages but they form 
a certain percentage of population in each village. If a ward 
is to be demarcated so as to ensure representation of the 
special c'asses, it become necessary in many cases to break the 
village boundaries and tag portions of different villages into 
a ward. We have al eady rejected this procedure for the 
reasons stated above. The best course, in our opinion, is to 
nominate a member of the Scheduled Castes/Scheduled Tr.bes 
in case their representatives fail to be elected in the ordinary 
procedure of election. We suggest that if the Scheduled Castes/ 
Tribes population of a Panchayat area is more than 10 per 
cent and if no member of Scheduled Castes/Tribes has been 
elected as a member of the Panchayat in the ordinary course, 
then the Subdivisional Officer will nominate one person to 
represent the Scheduled Caste/Tribe in the Grama Panchayat. 
The nominated member will have all the lights and privileges 
of an elected member of the Grama Panchayat. The law may 
be suitably amended to provide for the additional nominated 
member in excess of the maximum number of elected 
members provided in the Act. There was also a suggestion 
that there should be provision for nomination of a woman 
member to the Grama Panchayat if a suitable person is 
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available. We accept the suggestion and we think that the 
presence of a woman member in the Panchayat wiil be helpful 
in implementing welfare works relating to women and children 
The right of nomination should be with the Panchayat and 
be exercised only when no woman has been elected to the 
Panchayat by the ordinary procedure ; and the nominated 
member should have all the rights and privileges of an elected 
member. The law should be amended accordingly. 


According to the accepted pattern, the jurisdictions of a 
Panchayat and the Village Level Worker are co-extensive. 
There is a volume of opinion that there would be considerable 
improvement in the present position it' the Village Level 
Worker could be brought under the democratic control of the 
Panchayat. It has been suggested, for instance, that the 
Village Level Worker should act as the Development Assistant 
of the Panchayat and be subject to its disciplinary control 
and supervision. We fully agree that a closer association of 
the Village Level Worker with the Panchayat is desirable for 
the better development of the Panchayat area ; but at the 
same time we appreciate that there might be practical 
difficulties in placing the Village Level Worker under the 
administrative control of the Panchayat. The main duty of 
the Village Level Worker is to implement schemes according 
to a programme which has been approved for the area by the 
relevant authorities and he is responsible to those authorities 
for seeing that the programme is implemented in time. If his 
services are placed under the control of the Panchayat, the 
Panchayat might require the Village Level Worker to take up 
some other schemes which it thinks more suitable for its area 
and this might cause hitches in the implementation of the 
district plan as a whole. We, therefore, think that the best 
course would be to co-opt the Village Level Worker as a 
Development member of the Panchayat without, of course, 
any right to vote. By this expediency also, it would be 
possible for the Grama Panchayat to exercise some democratic 
control over the activities of the Village Level Worker and 
utilise his services in the best possible manner. The law 
should be suitably amended in order to make it possible. 
The Panchayat should have the right to send reports to the 
authorities concerned relating to the work and the usefulness of 
the Village Level Worker. 
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In some districts there was a demand that the Gauntias, 
Sarbarakars and village officers of corresponding rank should 
be permitted to contest the election to a Panchayat and be a 
member thereof. We understandJ'that these categories of 
persons have been specially debarred from becoming a member 
of the Panchayat by a recent amendment of the Orissa 
Grama Panehayats Act on the ground that by virtue of the 
influential position they hold in their area, they are likely to 
get elected through improper means. It is said that if these 
officers are allowed to be members of the Panchayat, they 
will almost automatically become the Sarr anch and there is 
every chance of their abusing the powers in various ways. The 
fear seems to be we’l-founded. We further understand that 
Government are considering the abolition of the offices of 
Sarbarakars, etc., in near future.i^We, therefore, see no need 
to recommend an amendment of the law to remove the disabi¬ 
lity in question. The present provision should, therefore, 
continue. 

Before concluding, we would briefly deal with two other 
points. We consider it desirable that the life of a Grama 
Panchayat should be five years instead of three years as at 
present. This will give the office-bearers a reasonable opportu¬ 
nity of proving their worth by attending to the various welfare 
needs of the locality and will, at the same time, avoid the 
necessity of a frequent election. Secondly, big Panehayats in 
aemi-urban areas should be converted into Notified Area 
Councils. In particular, Panehayats existing at the sub- 
divisional headquarters and having a population of more t han 
10,000 should invariably be converted into Notified Area 
Councils. At present, there is a tendency for such Panehayats 
to devote attention to the headquarters only and spend more 
money for providing amenities to the headquarters to the 
detriment of the outlying areas. This can be corrected if such 
semi-urban Panehayats are converted into Notified Area 
Councils. 
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P r e s e 
position. 


CHAPTER VII 

DUTIES AND FUNCTIONS OF PANCHAYATS 
Recommendations 

r Sections 21—31 of the Orissa Grama Panchayats Act 
prescribe the various duties and functions of the Panchayats 
exhaustively. Out of them, sections 21 and 22 describe the 
obligatory and discretionary function? respectively as discus¬ 
sed before. Section 23 provides that subject to the provi¬ 
sions of any other law for the time-being in force, a 
Panchayat stu-.ll have control of all public streets and 
waterways situate within its area not being private proper¬ 
ty and not being under the control of the State Govern¬ 
ment or a District Board or any other authority specified 
by the Government and may do all things necessary for the 
maintenance and repair thereof. Section 24 empowers the 
Gram:, Panchayat to require the owner or occupier of any 
land or building to take necessary sanitation measures in 
respect of properties controlled by such owner or occupier. 
Such measures include removal, repair or disinfecting of 
any receptacle for filth, sullage water, etc., cleansing of a 
private well, tank or depression which may appear to the 
Panchayat to be injurious to health or offensive to the 
neighbourhood, to clear off vegetations, etc., and to remove 
any offensive matters from such land or building. The 
Panchayat is also empowered under this section to perform 
the following obligatory duties ; to regulate the collection 
and disposal of manure and sweepings, to prohibit or 
regulate the deposit or storage of offensive matter and to 
prohibit or regulate the curing, tanning and dyeing of skins. 
According to section 25, the Panchayat may maintain any 
existing primary or basic school or establish and maintain 
a new one until an Anchal Sasan is formed in its area. 
Similarly, it may maintain any allopathic, ayurvedic, unani 
or homeopathic hospital or dispensary or establish and 
maintain a new one. It is also laid down therein that the 
District Board and the State Government shall make such 
grants for such schools, hospitals and dispensaries as may 
be prescribed, section 26 enables a group of neighbouring 
P'anchayats to combine for the performance of the dutts 
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mentioned in section 25, if so directed by the prescribed 
authority. Section 27 relating to prevention of Child 
Marriage and making of complaints in this regard has since 
been omitted by an amending Act. Section 28 states that 
any authorised Government servant may require a Grama 
Panchayat to assist him in the performance of his duties 
within its area and the Grama Panchayat shall so assist him 
so far as it lies in its power. Section 29 permits a Pancha¬ 
yat to make any representation to the proper authority in 
respect of the welfare of the residents of its area. Section 39 
permits a Panchayat to take over management of institutions 
or the performance of any duty within its area from any 
person on such terms as may be mutually agreed upon in 
writing. Finally, section 31 empowers a panchayat to enter 
into a contract with the State Government to collect taxes 
or other dues and with the proprietors or land-holders to 
collect rent, on being allowed a prescribed percentage as 
collection oharges in each case. 

Our examination shows that only a limited number of 
obligatory functions, out of 18 or 19 mentioned in the Act, 
are being actually performed by the Panchayats. Besides, 
the functions usually discharged fall under 8 or 9 categories 
only. A similar position obtains for the discretionary func. 
tions also. In fact, therefore, the ob'igatory duties have 
been reduced to the position of discretionary duties in spite 
of the mandatory provisions. If we analyse the various 
duties prescribed for a panchayat, we can broadly divide 
them into what may be called “ Municipal functions ” and 
" Development activities ”. The former category will include 
sanitation, medic il-aid, maintenance of roads and buildings, 
vital statistics, management of property, primary education 
supply of drinking water, maintenance of census records, etc. 
These have been generally included under the category of 
obligatory functions. The second category includes measure 8 
relating to improvement of. agriculture, forest, animal hus" 
bandry, development of co-operation, providing relief f om 
rural indebtedness, establishment of libraries, establishment 
of maternity and child welfare centres, various measures for 
promoting social and moral welfare, improvement of cottage 
industries and other measures of public utility in general- 
The latter activii ies have been placed under the category 
of discretionary functions. Our study reveals that the 
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development activities have been pronounced only in those 
Panchayats which have received substantial Government 
grants or loans for undertaking such works, and our impression 
is that some panchayats have done quite well in executing 
development works with the Government assistance. The 
picture is not so bright so far as the discharge of the municipal 
duties is ".concerned. The reason seems to be that the pancha¬ 
yats have to fall back mainly upon their internal sources 
of income for discharging these duties. This is as it should 
be, for vital services cannot be made to depend upon financial 
assistance from outside, which is uncertain in nature. Now 
the average income of a panchayat from internal sources has 
been generally very poor. In 1955-56, four districts, namely 
Balangir, Cuttack, Dhenkanal and Koraput had an average 
internal income of less than Rs. 1,000 per panchayat. The 
districts of Balasore, Baudh-Phulbani, Ganjam, Kalahandi. 
Mayurbhanj, Puri, Sambalpur and Sundergarh had an internal 
income of less than Its. 1,500 per panchayat on the average. 
Only Keonjhar district had an average internal income of 
more than Rs. 3,000 per panchayat. From such internal 
income should be deducted the obligatory expenses on account 
of maintenance of staff, office expenses, etc., and the balance 
remaining would only be available for the discharge of the 
municipal functions throughout the panchayat area. It is 
obvious that such residual amount will be utterly inadequate 
for the needs of an average panchayat area. It would be 
correct to conclude, therefore, that the discharge of the 
municipal functions will depend directly upon the extent to 
which the panchayats are able to develop their internal sources 
of income either by taxation, management of properties or 
remunerative schemes. This means that, as the position stands 
at present, the bulk of the work of the panchayats will 
necessarily be on account of execution of various development 
schemes either wholly or partly with financial assistance from 
Government. With the gradual establishment of Community 
Development Blocks throughout the State and with the 
present policy of the Government that the Panchayats should 
be utilised as agencies for execution of development works, 
the panohayats will be more and more utilised in undertaking 
development activities throughout the State, often on 
matching contribution basis. This aspect, we notice, does not 
find sufficient emphasis in the present enumeration of duties 
in the Aot in spite of its importanoe as explained above. 
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In this connection, we have referred to the recommenda- ™ tht> 
tion of the Study Team on Community Projects led byofc.o.p.p. 
Shri Balvantray Mehta to the effect that a democratic institution 
should be set up at the Block level to take charge of all aspects 
of development work in the rural areas in view of the fact 
that the panchayats are unsuited to the task because of thei r 
limited and inelastic sources of revenue. According to the 
team, the democratic institution, to be called the “ Panchayat 
Samiti ”, should be constituted by indirect election from 
village panchayats and it should function with and through 
the panchayats, as far as possible. It also accepts that the 
functions, finance and taxation powers of the 
Panchayat Samiti should be co-ordinated with those of the 
village panchayat so as to avoid overlapping between 
the two bodies, functionally as well as financially. 

One of the functions of the Panchayat Samiti is stated 
to be to safeguard the growth and efficiency of the village 
panchayats. Our attention has also been drawn to the 
provisions of the Orissa Anchal Sasan Act, 1955 which Anchal 
provides for decentralised administration of local areas by Sasan - 
constituting intermediary elected bodies between the district 
and the panchayat levels. It is provided that the powers, 
duties and functions of the Anchal Sasan shall be exercised, 
performed and discharged by the Anchal S bha which shall be 
constituted by indirect election by the Grama Panchayats, 
Municipalities or the Notified Area Councils within the Anchal 
area. The Anchal Sasan has been assigned independent 
sources of revenue and have been charged with the responsibi¬ 
lity of executing various kinds of development works in its 
jurisdiction as well as the collection of revenue. We are of 
the opinion that the establishment of an elected body at an 
intermediate level like the Anchal Sasan or the Panchayat 
Samiti as suggested by the Study Team, will serve a very 
useful purpose. Such elected bodies will have a more elastic 
source of income and thus will be able to command g: eate r 
resources in order to oarry out various development activities 
in its area. It will also provide a means of exercising 
democratic supervision over the worl ing of the panchayats 
which is very desirable. It follows from this that the functions 
of the panchayat will have to be suitably restricted so as to 
cover only those items which the panchayats are capable of 
p erforming with their limited resources leaving the other func¬ 
tions to the proposed statutory body at the intermediate level. 
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Views of the 
Taxation 
Enquiry 
Commission 


The Taxation Enquiry Commission has also expressed the 
view that instead of the multifarious functions now assigned to 
the panchayats, a few well-chosen duties should be given to 
them. We can do no better than quote the relevant extracts 
from the Taxation Enquiry Commission’s Report (Volume III) 
in the following paragraphs :— 

“ We shall later have occasion to consider in some detail the 
functions entrusted to village panchayats. Just as the tax 
powers which may be devolved on panchayats are, on paper, 
very comprehensive, so arc tho functions enumerated in the 
Acts and Rules of Stato Governments with reference the eventful 
scope of the duties which panchayats may disoliargo. These 
range over a variety of functions which are judicial, police, 
civic, economic and so on, Thus, the smaller disputes may be 
disposed of by Panchayats in some States ; roads, primary 
schools, village dispensaries, etc., aro to be managed by them 
in some instances. Water-supply both for drinking and for 
irrigation may be remitted to their care in some cases and 
finally even ‘Productive’ and economic activities such as farming, 
marketing, storage of agricultural crops, etc., may bo entrusted 
to their care under the regulations of certain States. In actual 
fact, however, tho functions hitherto discharged by panchayats 
are much more limited than those impressive lists would 
indicate. Indeed, in most States the range of activities of 
village panchayats does not in practice extend beyond the 
construction of panehayat ghars or chawdis ; construction!, 
repair and maintenance of wells for drinking water ; construc¬ 
tion and maintenance of a few village roads and drains ; 
provision of village lighting; organising voluntary manual 
labour ; occasionally the construction of buildings for primary 
schools or village dispensaries ; and a few minor duties of a 
casual nature such as the registration of births and deaths’. 
In a large number of cases, a village panehayat performs barely 
two or three functions, (p. 312). 


We may now proceed to an examination of some of the problems 
whioh are peculiar to the two types of looal body with which the 
rural sector is, in particular, concerned, viz., the village 
panehayat and the district local board. A conorete and 
important question of policy that presents itself to State 
Governments 'n promoting tho establishment of village 
panchayats and investing them with functions, and with powers 
suited to these functions, is whether, save in the most 
exceptional instances, the range of activity of the Panehayat 
onn bo usefully extended to all, or even many, of the following 
functions enumerated as appropriate by the Planning 
Commission :— 


f 1) framing programmes of production for the village ; 
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(2) fram ing budgets of requirements for supplies and finance 

needed lor carrying out the programmes ; 

(3) aciii g as the channel through which, increasingly, Govern¬ 

ment's assistance other than assistance which is given 
through agencies like co-operatives reaches the village ; 

(4) securing minimum standards of cultivation to be observed 

in the village with a view to increasing production ; 

(5) bringing waste lands under cultivation ; 

(6) arranging for the cultivation of land not cultivated or 

managed by the owners ; 

(7) organising voluntary labour for community works ; 

(8) making arrangement for co-operative management of land 

and other resources in the village according to the terms of 
the prevailing land management legislation ; and 

(9) assisting in the implementation of land reform measures in 

the t illage. 

In the same connection, the Plan also contemplates Village 
Development Councils to be formed in organic connection with 
the Panchayat wherever one exists. The Congress Village 
Panchayat Committee, we note, is against the multiplication 
of different kinds of bodies at the village level and considers 
that the village panchayat itself should be 
the cere of economic planning, and that 
development plans Should bo woven around it. The Pancha¬ 
yat Committee of Local Self-Government Ministers would 
seem to he divided in its views regarding the appropriateness 
of so wi ie a range of economic and other functions being 
entrusted to the panchayat; and there are many authorities 
who doubt whether in the present conditions, ,the pancha¬ 
yat is the typo of institution best suited for the development 
and promotion of the productive, distributive and other essen¬ 
tially socio-economic activities of the rural area, as distin¬ 
guished fr >m specific projects of development, such as roads 
and minor irrigation tanks. In our view, a cautious policy 
in this matter would be preferable to undue optimism about f 
the variety of functions which village panchayats can discharge 

The Panchayat Aits of the most of the States include long lists of obli¬ 
gatory and optional functions. Thus, section 18 oi the Saura- 
shtra Grama Panchayat Ordinance No. 57 of i.049 enumerates 
over 180 duties for the Panchayats. The corresponding 
enactments of Mysore and Himachal Pradesh enumerate at 
least twenty obligatory and fifteen optional duties of the 
Panchayats. The Uttar Pradesh Act mentions over twenty 
obligatory duties and 25 optional duties. In all the States 
the functions of Panchayats cover a wide sphere ranging from 



74 


Recommen¬ 

dations 


the normal municipal functions (such as the duty to make 
provision for water-supply; maintenance of tanks, wells , 
bunds, etc., sanitation and conservancy ; street lighting ; 
construction and maintenance of village roads and oommunr 
cations ; maternity and child welfare; registration of births 
and deaths ; establishment and maintenance of primary 
schools ; fire service ; village watch and ward ) to ‘ State ’ 
functions ( such as the reliefof the poor and the destitutes 
promotion of agriculture, industry and commerce ; and finally * 
an omnibus provision which refers to the ‘promotion of the 
material and moral welfare of the people ; ). We consider 
that such specific functions in the sphere of economic develop¬ 
ment and production, as ere more appropriately discharged 
by e. g., co-operative societies, should, as a rule, be excluded 
from the functions listed as devolving on village panchayats. 
We also consider it very necessary that instead of the multi. 
J'arious functions which now figure in the enactments, a few 
well-chosen and clearly defined duties should he assigned to 
the panchayats and that these should be co-ordinated with 
similar functions assigned to dtstrict/local hoards or other rura 
boards. In respect of items such as village schools, village 
communications, village sanitation and water-supply, minor 
irrigation works, etc., we believe there is very considerable 
scope for associating panchayats more effectively with the 
local plans of development, and that the actual widening of 
activity in these specific directions has much to commend it 
in preference to an impressive expansion of functions which 
often merely remain on paper.” (p, 354-355). 

Having regard to the arguments given above, with which 
we generally agree, we do not see any necessity to make the 
list of functions of a Panchayat very exhaustive. In our 
opinion, the list should be illustrative and indicative of 
the relative importance and priority of the functions to be 
discharged by it. Government should have some power to 
add to the list from time to time either on its own initiative 
or at the request of the panchayat concerned. We do not 
also think it necessary to maintain a distinction between the 
obligatory and discretionary functions of a panchayat. There 
should be a common list of functions and the panchayats 
shall endeavour to undertake as many of these functions 
as their funds would permit. We recognise, however, that 
there should be some control of Government over such func¬ 
tions as management of remunerative schemes, organisation 
of voluntary corps or establishment of granaries or grain-golas, 
etc. For discharging these categories of functions, prior 
approval of Government should be a necessary condition. 
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In our opinion, a panchayat, to start with, should first 
of all attempt to popularise itself to its residents, by taking 
up such welfare works out of its own funds as will benefit 
the community and then it will be in a position to ask 
for various kinds of sacrifices from the people including 
local contribution in order to execute the various development 
works entrusted to it properly. In other words, the foremost 
duty of a panchayat at present should be to undei take the 
various works of village upliftment to the extent its funds 
would permit. 


Secondly, the panchayat should assist the Government in 
the execution of various development schemes in its area. It 
should play its part in assessing the needs of the people and 
advising Government in the formulation of an all-round plan 
of development lor its area. Similarly, it will act as a 
centre for disseminating information about the various welfare 
schemes taken up by Government to the people ; and they 
should be made 1 o feel that various kinds of Government 
assistance, either in terms of money or technical help and 
advice, can be obtained readily tnrough the instrumentality 
of the panchayat. In fact, there should be a two-way traffic ; 
first, tne panchayat should undertake the responsibility of 
popularising the welfare schemes of the Government in the 
rural areas and the people in their turn should be entitled 
to get the various benefits of tne scfiemes by approaching 
the panchayat as the local authority of that. area. This will 
popularise the panchayat among its people and remove many of 
the present defects that are alleged against it. The panchayat 
would then become a powerful instrument in mobilising the 
local resources in men and material and thereby will be able to 
render ail possible assistance to Government, the Block 
authorities or auy other official or non-official agencies which 
take up works ox development in. its area. Such assistance 
can be in the shape of financial contribution towards specified 
schemes from their own funds or by inducing the people to 
make contribution towards specific schemes from their own 
funds or by inducing the people to make contributions in 
shape of cash or labour, as may be necessary. Finally, the 
pancnayat can act as tne agency of the Government or Block 
authorities in • actually executmg the various development 
works sanctioned by them in its area. 
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It has been suggested to us that the various religious and 
social festivals in the rural areas could be utilised by the 
Panchayat in popularising various development measures and 
in educating the people about their utility and importance* 
For instance, on the “ Gamha Purnima ” and “ Gapostami ’ 
days, people do not usually do any field work and generally 
clean the cow-sheds and take care of the livestock. This they 
do not perform out of any consciousness of the importance of 
such work but as a matter of tradition and religious belief. 
The panchayat can very well utilise this occasion in organi¬ 
sing a competition among the farmers as regards the care and 
maintenance of livestock and award some prizes to deserving 
persons. We endorse the suggestion as both practical and 
desirable. Similarly, it is found that many people do not 
undertake any out door work during the ‘ Raja ’ festival and 
spend these days in games and sports. The panchayat can 
organise some items of sports during these days and encourage 
the villagers from all the constituent villages to take an active 
part therein. This will be a very popular measure and at the 
same time tend to improve a sense of healthy competition 
among the rural people as regards physical culture. Another 
important day is the * Akhyaya Trutiya ’ which is observed 
as a sowing day all over the State. On this day, the panchayat 
can ch »ose a suitable place and hold a meeting of the 
leading farmers and discuss regarding weather, crop condition* 
necessary precautions to be taken for the coming season, new 
and improved methods for better type of cultivation and 
allied matters. In fact, this day can be observed in encoura¬ 
ging the farmers to meet and chalk out a programme for culti¬ 
vation in the coming season and take pr -cautionary steps to 
meet the possible difficulties that may come in the way. 
Similarly, the ‘ Kumar Purnima ’ day can be observed as a 
* Women’s day ’ by organising suitable sports for the women of 
the area. We agree that all these suggestions are worthy of 
being carried out by the panchayat. The expenditure for 
each of these functions need not be more than Rs. 20 to Rs. 3<> 
but this will help the panchayat in assuming some sort of 
leadership in the area. In our opinion, such duties should be 
included in the list of functions of the panchayat in view of 
their potentiality in canalising popular enthusiasm in construc¬ 
tive ways. 
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Further, as the develo potent of agriculture and anima] 
husbandry is essential to any scheme of improvement for the 
rural areas, it is desirable that the panchayat is authorised to 
issue directions to the tenants for the due observance of the 
principles of good husbandry as laid down in section 22 of the 
Orissa Agriculture Act, 1951. A condition may be laid down 
that the panchayat will issue such directions with the appro¬ 
val of the Government or the prescribed authority. The pro¬ 
vision in the Act is that such direction shall take into consider¬ 
ation the financial capacitj' of the tenant and other relevant 
circumstances relating to his tennure and may include the 
following : — 

(») Improvement in the agriculture practice followed 
by the tenant ; prevention of wasteful cultivation 
including shifting cultivation ; 

(ii) use of improved seeds, implements and manures ; 

(in) protection of crops from cattle and wild animals ; 

(iv) utilisation of farm yard wastes, household refuse, 
forest litter, and nightsoil as manure ; 

(v) crop planning ; 

(vi) control of weeds, diseases and pests affecting crops 

and animals ; 

(vii) prevention of fragmentation of holdings ; 

(viii) reclamation of waste lands ; 

(ix) conservation and planting of trees for supply of 
food, fuel or fodder ; 

(a;) maintenance and repair of irrigation sources and 
drainage works ; 

( xi) prevention of use of cow-dung as fuel ; 

(xii) co-operation with other tenants of the area for the 
purpose of procurement of seeds, implements, 
machinery, fertilisers, insecticides, for joint or co¬ 
operative farming or for marketing of farm pro¬ 
ducts ; 

( xiii) soil conservation and prevention of soil erosion ; 

(am;) reclamation of swamps and ponds for improvement 
of pisciculture ; 

( xv) care and maintenance of livestock ; and 

(xvi) provision of tanks for retting. 



78 


In addition to the duties listed above, there should be a 
category of functions which can bedescribed as C( Admini¬ 
strative Functions This will include some of the usual 
municipal functions prescribed under the Act. In addition, 
we consider it desirable to add the duty of exercising vigilance 
on the work of the subordinate employees of the Government 
or the Local Bodies in the panchayat area and to bring to the 
notice of the authorities concerned any misconduct or negli¬ 
gence in the discharge of their official duties. We also 
consider that the reports of the panchayats should be given 
due and prompt consideration by the respective authorities. 
This will help in cleaning up the administration in the 
rural areas and will be conducive to the general interest of 
the people. We shall even go a little further and suggest that 
the panchayats should be empowered to enquire and report 
about the misconduct of the subordinate officials working in 
the field. There are similar provisions in Grama Panchayat 
legish tions of Uttar Pradesh and Madhya Pradesh which are 
worth quoting here. 

Uttar Pradesh Panchayat Raj Act, 1947 

“ Section 23 —On receiving a complaint from any person, residing 
within the jurisdiction of a Gaon Panchayat about any mis¬ 
conduct and the discharge of their official duties by any amin, 
process-server, vaccinator, constable, patwari, patrol of the 
irrigation department or a peon of any Government D apart¬ 
ment, such panchayat may, if there be any pnma facie 
evidence, forward the complaint to the proper authority with 
its own report. The authority shall, after such further 
enquiry as may be required, take suitable action and inform 
the Goan Panchayat of the result ’. 


Central Provinces and Berar Panchayats Act, 1946 

“ Section 33 —(1) On a complaint being made by any person that a 
vaccinator, revenue inspector, patwari, police constable, forest 
guard or poon has miscinducted himself in his official capacity 
in the area under the control of a Grama Panchayat, the 
Grama Panchayat may inquire into the matter and report the 
result of its enquiry to the officer to whom such official is 
subordinate. 

(2) The officer concerned shall enquire into the report in such 
manner and take such action thereon as he deems fit and shal 
inform the Grama. Panohayat of the action taken. 
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(3) Nothing in sub-section (1) shall be construed as empowering 
the Grama Panchayat to summon the officials specified in the 
said sub-section or to exercise control, disciplinary or otherwise, 
over them.” 

We think that a similar provision should exist in the 
Orissa Grama Panchayats Act also. This will not only help 
in cleaning up the administration but also aid co.isi lerabie 
prestige to the Panchayat as a unit of local Government in 
the rural areas. 

Another important duty of the Panchayat should be the 
maintenance and management of irrigation sources located 
in its area. Wherever possible, the Panchayat should also 
be entrusted with the management of institutions meant for 
common worship and their properties by being appointed as 
trustees under the Hin lu Religious Endowments Act. Finally 
we would suggest that the Panchayat should be encouraged 
to take up remunerative schemes or trades for augmenting 
their income. We understand that provision exists in the 
departmental budget for financing such schemes on loan 
basis. Such loans should be properly utilised and in cases 
where the Panchayats have enough funds of their own, they 
should start such schemes out of their own funds. They 
should also undertake schemes for providing com non service 
and facilities, such as ware housing for the common benefit 
of the villagers living in its area. 

We received a suggestion from some quarters that the 
Patchayat should be entrusted with the duty of collecting 
land revenue on being paid 15 per oent thereof as collection 
oharges. Some of the Panchayats which we visited were 
also keen on taking up this work as they thought that there 
would be some margin of profit left after meeting the actual 
collection expenses. After careful consideration, how ever, we 
are of opinion that a majority of Panchayats at their present 
stage of development, will not be able to discharge this 
important duty properly. The collection of land revenue is 
also connected with the maintenance of land records. We 
think that time is not yet ripe for entrusting these dut.es to 
the Panchayats throughout the State. But where the Pan¬ 
chayats are found capable of taking up the collection work, 
Government may consider, entrusting such work to them on 
an experimental basis. We understand that in some States, 
the experiment has been tried with some measure of success. 
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It is necessary to state here the role which, in our opinion, 
the Palii Sabha should play so far as the discharge of the 
functions of a Panchayat is concerned. We have recommen¬ 
ded earlier that a Palli Sabha should be co-terminous and 
co extensive with an electoral ward of a Panchayat. It is 
our view that the member or members elected by the Palli 
Sabha to the Panchayat should take definite responsibility 
in assessing the needs of the Palli Sabha and formulating a 
plan for its improvement in consultation with the Palli Sabha. 
First of all, the village upliftment plans, which should be 
the first duty of a Panchayat to execute, will be formulated 
by a Palli Sabha in respect of its own area and the Panchayat 
will consider the proposals received from all the Palli Sabhas 
and decide upon a priority on the basis of relative needs and 
importance. Secondly, as regards execution of development 
projects sanctioned by Government, the Palli Sabha should 
play an important pvrfc in deciding what amount of local 
contribution in tho shape of either money or labour will be 
available in its area. N >rmally, ore of the members represen¬ 
ting the Palli Sabha in the Panchayat should convene the 
meeting of the Palli Sabha and guide its deliberations. But 
we consider it desirable that the Sarpanch, Naib-Sarpanch 
or the Secretary should make it a point to attend at least 
one meeting of the Palli Sabha in a year by rotation. 

We would now sum up w hat, in our opinion, should be 
the functions and duties of a Panchayat and indicate the 
broad categories in order of priority and importance : 

(a) Village upliftment in all its aspects —This will include 
measures taken for the economic, Social and moral develop¬ 
ment of the community as a whole. The exact works to be 
taken up will vary from Panchayat to Panchayat, according 
to the needs of the people and the resources of the Panchayat, 
the primary objective of such works being popularisation of 
the Panchayat in its own area. The following items of work 
may be mentioned in this connection :— 

( i ) Village sanitation including cleansing and lighting 
of public streets, disposal of drain-water and 
sullage, etc. 

(») Medical relief and public health—This wall also 
include preventive measures against ej idemic by 
promptly reporting its outbreak to the authorities 
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and inducing the people to take necessary 
precautionary measures, such as drinking water 
from a protected source, etc., encouragement of 
human and animal vaccination ; proper disposal 
of dead bodies in the interest of public health ; 

(in) Supply of drinking water ; 

(iv) Spread of education—This will include establish¬ 
ment and/or maintenance of primary schools and 
measures for eneourag'ng adult literacy, physical 
and social education, management of primary, 
Middle English and basic schools situated within 
its area : 

(v) Deve'op ulent of co-operation ; 

(vi) Promotion of social and moral welfare, including 
removd of untouchability, eradication of corrup¬ 
tion and measures to discourage litigation and to 
encourage arbitration. 

(6) Rendering assistance to Government, the Block or any 
other official or non-official agency which takes up works of 
economic, social and moral development of the community in 
that area —Such assistance can be given in the following 
manner :— 


(i) the Panchayat can explain the importance of the 

works of various welfare schemes sanctioned by 
the Government and explain their benefits to the 
people and thereby create a favourable atmosphere 
for their execution ; 

(ii) it can assess the felt-needs of the people and for¬ 

mulate a plan for all-round improvement of the 
Panchayat area for the consideration of the 
Government; 

(in) it may fix physical targets for various schemes 
sanctioned by Government, such as schemes for 
agricultural production, taking the village or the 
family as a unit and ensure that the target is 
achieved ; 
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( iv) it may give financial contribution towards the 
execution of the schemes, either from the 
Panchayat funds or by collecting contribution from 
the people in cash or labour, as the case may 
be ; and 

( v) the Panchayat itself can act as the agency of the 

Government or Block authorities in actually 
executing the various development schemes taken 
up in its area. 

(c) Administrative functions —This will include :— 

(i) acquisition of property ; 

(ii) protection and management of property vested in 
the Grama Panchayat ; 

(in) Guarding against encroachments on public streets 
and other public properties in the Panchayat area 
and to bring to the notice of the concerned authori¬ 
ties any such encroachments when the encroachers 
fail to remove them despite the Panchayat’s 
directions ; 

(iv) Establishment and management of common grazing 
grounds or fodder farms and land for common 
benefit of the people including burial grounds ; 

( v ) Assisting and advising the villagers in obtaining 

loans from Government and Co-uperative Societies 
and in distributing the same amongst them and 
repayment thereof; 

(vi) Acting as a guide to the individual villagers in the 
matter of getting full advantage of the Governmental 
assistance and Governmental organisations and of 
the assistance of other non-official organisations and 
institutions or individuals. 

(vii) Recommending the common grievances of the 
vi.lagers to appropriate authorities for redress and 
looking after them for appropriate attention ; 

(viii) Relief from famine, fire and other calamities and 
relief to the destitute and the sick ; provision of 
employment in times of soroi ty ; 
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( ix) Bringing under cultivation and plantation the waste 
and follow lands vested by Government in a 
Panehayat ; 

*(x) Registering births and deaths, marriages and 
adoptions and maintenance of the necessary 
registers ; 

*(xi) Maintenance of records relating to cattle census, 
population census and other statistics as may be 
prescribed ; and 

*(xii) Establishment of granaries and grain golas 

The discharge of duties mentioned in items (x), ( xi ) and 
(xii) above will be subject to the previous approval of 
Government. 

(d) Miscellaneous functions —These will include :— 

(i) Utilising the seasonal and religious festivals in the 

rural areas by canalising the enthusiasm of the 
people in constructive works of appropriate 
nature ; 

(ii) Exercising vigilance on the work of the subordinate 

employees of Government or local bodies in the 
Panchayat area and to enquire and report about 
misconduct of such officers to the concerned 
authority ; 

* {in) Issuing directions to any tenant for the due 

observance of the principles of good husbandry 
on the lines of the provisions of seotion 22 of the 
Orissa Agriculture Act, 1951 ; 

* ( iv ) Organisation of voluntary oorps to implement 

the works undertaken by the Panchayat and 
for assisting the Grama Panchayat in the discharge 
of its functions in the matter of social services ; 
for instance, extinguishing village fire, protecting 
life and property when fire occurs, disposing of 
dead bodies and rendering such other social and 
philanthropic services as may be specified by the 
State Government from time to time j 
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* ( v ) Maintenance and management of minor irriga¬ 

tion sources in the Pancbayat area ; 

* ( vi) Management of the institutions meant for 

common worship and their properties when 
appointed as trustees by the Endowment Commi¬ 
ssioner under the Hindu Religious Endowments 
Act; 

* (vii) Taking up remunerative schemes or trades or 

schemes providing common service and facilities 
( including ware-hous ng, etc. ) for the benefit of 
the villagers living in the area ; 

(viii) Performing any other duties which Government 
may enjoin upon the Grama Panchayat or permit 
from time to time, subject to the provision that 
such duties do not constitute any inroad into the 
rights of a third party. 

(ix) Pulfilling any other obligations imposed by law 
on it. 

The discharge of the duties mentioned in items (Hi), 

(iv), (v), (vi), and (vii) above will be subject to the previous 
approval of the Government. 
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CHAPTER VIII 

FINANCIAL RESOURCES OF PANCHAYATS 
Recommendations 

We have discussed the duties and functions of the Prose>t 
Panchayats in the previous chapter and it is row to be seen p08ltwn ' 
whether the existing resources of a Panchayat are adequate to 
discharge these responsibilities ; and if not, how the resources 
can be augmented suitably. For facility of examination, we 
shall divide the existing sources of income of a Panchayat into 
the following categories :— 

(a) Government grant-in-aid and loans; 

( b) l/3rd of the local cess which is credited to the 

Grama Fund under section 40 of the Act; 

(c) Various taxes, tolls, fees or rates imposed under 

section 44 of the Act ; 

( d ) Management of various properties vested in the 

Panchavat under section 41 of the Act, and the 
running of remunerative schemes and Panchayat 
grain golas ; and 

(e) Other miscellaneous sources of income mentioned in 

section 40 of the Act including fines realised under 
the Act. 

Our study indicates that more than half of the Pancha¬ 
yats in the State have not derived any income out of the 
sources (c), ( d ) and ( e ) mentioned above and they are 
depending entirely on the income by way of financial 
assistance from Government as well as cess ; and their woik 
oonsists in executing specific schemes, if any, sanctioned by 
Government in their area. 

The financial assistance given by Government in the 
Grama Panchay at Department appears to be of two kinds. 

First, there are certain grants-in-aid which are given to all 
Panchayats irrespective of their performance, such as, initial 
grant given to every Panchayat after its establishment at the 
rate of Rs. 150 (previously Rs. 300) per Panchayat, subsidy 
towards the pay and dearness allowance of the secretary 
(subject to certain conditions), dearness allowance of Chouki. 
dars and sanitat ion staff and pay and dearness allowance of 
Daffadars maintained by a Panchayat, The other kind of 
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assistance is given to selected Panchayats only in the shape of 
grants, loans or part-grant and part-loan in respect of specific 
schemes. The schemes covered by grants are construction of 
link roads and grain golas, those financed fully by loans are 
various remunerative schemes and the bone-meal production 
scheme and lastly, those financed partly by grant and partly 
by loan are pisciculture and supply of irrigation pumps. We 
aro informed chat the size of the financial assistance under all 
the above mentioned heads comes to roughly Rs. 26 lakhs per 
year on an average out of which roughly 25 per cent is on 
account of loans. Socondly, a portion of the income derived 
by Government out of Motor Vehicles Taxation is distributed 
as grant to the Panchayats which arg maintaining motorablo 
roads in their area. The amount available under this head 
is stated to be about Rs. 40,000 per year. In addition to the 
above, there is another kind of substantial grant made by 
Government in the Development Department to the 
Panchayats. 45 per cent of the inoome derived by Govern¬ 
ment out of Kendu leaf leases is given to the Panchayats of 
the districts where Kendu leaf is grown on an approved 
basis. Another 5 per cent is distributed as hard-case grant 
to the deserving Panchayats of other districts which do not 
grow Kendu leaves. The total amount that was available for 
such distribution was about Rs. 8‘5 lakhs in 1954-55, Rs. 15 
lakhs in 1955-56 and Rs. 18 lakhs in 1956-57. The main 
beneficiaries of this : rant are the districts of Sambalpur, 
Balangir, Kalahandi, S undergarb, Boudh-Phulbani and 
Dhenkanal. Panchayats in these districts got the following 
amounts each ii^ the years 1955-56 and 1956-57— 


District 

1955-56 

1956-57 

1 

2 

3 


Rs. 

Rs. 

Sambalpur 

1,700 

1,670 

B dangir 

2,935 

2,944 

Kalahandi 

850 

850 

Sundergarh 

2,576 

2,667 

Boudh-Phulbani 

1,893 

3,800 

Dhenkanal 

1,026 

950 
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Panchayats in the remaining districts got very little share of 
the grant. We found during our tours that part of the 
income derived from this source is heing utilised by way of 
giving matching contribution to some other schemes of 
Government but a substantial portion is being locked up in 
Postal Savings Account. This picture, we gather, is more or 
less true in all the districts receiving Kendu leaf grant. It is 
also interesting to observe that in the Panchayats which we 
visited in Sundergarh, Sambalpur, Balangir and Kalahandi 
districts, a substantial porti >n of the total income is derived 
from Kendu leaf grant. In addition, other Departments of 
Government also make available substantial financial 
assistance to the Panchayats mainly through the National 
Extension Service or Community Development Blocks for 
executing various development works in their area. 

As regards the income from cess, the average figure is 
estimated to be between Rs. 200 to Rs. 300 per Panchayat 
per year. But uhe actual income received by a Panchayat 
shows wide’disparity (as the rate of cess now levied varies widely 
between district to district). The position is explained in a note 
appended to this Report.* In some places, part of the cess 
income goes to the Dis'rict Board and in some places, such as 
Angul, the cess income appears to be utilised in running the 
sohools. The maximum rate at which cess is levied at 
present is Re. 0-2-0 per rupee of land revenue. 

About taxes, etc., we have already indicated that very 
few Panchayats are imposing Panchayat tax in spite of the 
fact that its imposition is obligatory under the law. Still 
fewer Panchayats have resorted to imp osition of other taxes, 
tolls, fees or rates. There has been a general unwillingness 
on the part of the Panchayats which have got Kendu leaf 
income to impose any taxes. It is also on record that the 
income received by an average Panchayat from Panchayat. 
tax is about Rs. 1,000 per year. The proceeds from 
Panchayat tax are mostly being spent in paying the salaries 
etc., of the Choukidars wherever they have been transferred 
to the control of the Panchayat in pursuance of the provisions 
of section 51 of the Act. We have received complaints in 
course of our tours that in many Panchayats, the Choukilars 
are not getting their salaries regularly as the collection of 


* Vide Appendix XII 
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Panchayat tax is not satisfactory. Some Panehayats have 
chosen to impose Vehicle tax and profession tax in their area. 
But the incomes from such sources are nob appreciable. The 
main objection of the people seems to be that although the 
taxes or the fees, etc., are being collected from the residents 
generally, the benefits which the Panehayats are able to give, 
are being restricted to particular areas only. Another 
complaint is that a major part of the proceeds of taxes, etc., 
is being spent on the salary of the staff and other office 
expenditure instead of being spent on any welfare work. 

The next source of income is on account of management 
of various properties. The present position is that in 
pursuance of provisions of section 41 of the Act, Government 
are transferring markets, ferries, ca f tie-pounds, tanks, etc., 
situated within its area to the Panehayat for management. 
Some of the Panehayats are leasing out these properties to the 
highest bidder in public auction on an annual bask, some 
again are managing them through the'r own staff. The tanks so 
transferred are being mostly utilised for fisheries with the 
loan assistance of Government. The evidence received by 
us is to the effect that many Panehayats are obtaining 
substantial income from these sources, particularly from 
fisheries and markets. As regards income from markets, we 
have received complaints that although the vendors are 
compelled to pay fees or tolls for selling goods in the market, 
they are not getting any corresponding amenities or benefits 
in the shape of improvement of market place or even their 
regular maintenance. There are agrin complaints that some 
Panehayats are not able to manage their properties properly 
and derive any appreciable income out of them. Particularly, 
it was alleged in some cases that the markets or the cattle- 
pounds are not being maintained as they used to be done by 
Government before their transfer. One section of people, 
however, thinks that the Panehayats have, on the whole 
managed their properties fairly well. It has been stated 
that there are quite a large number of Panehayats which do 
not have any such property located in their area as would 
bring them appreciable income. It has been pointed out 
that since income from taxation sources is always uncertain, 
the latter category of Panehayats are always in a disadvan¬ 
tageous position as against the other category by being 
deprived of the income from remunerative properties. 
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Finally, the miscellaneous sources of income have contri¬ 
buted negligible amounts to the income of a Panchayat uptil 
now. We have the impression that there is scope for increas¬ 
ing this source of income by selling dust, dirt, dung, etc., 
including dead bodies of animals collected by Panchayat 
servants and also by selling the silt of a tank at the time 
of renovation which may have a good market among the 
cultivators for manure. We also think that there is scope 
for collecting subscriptions from the locality for a specific 
welfare woi k taken up by the Panchayat. 

Before proceeding to formulate our recommendations we 
shall briefly review the taxing powers of the panchayats with chayats. 
special reference to the provisons in the Orissa Act. The 
power of taxation of Local Bodies (including panchayats ) 
depends on their respective constituent enactments passed by 
the Legislature of the State concerned. No taxes are 
constitutionally reserved for local authorities alone and the 
local authoi ities are empowered to levy some taxes out of the 
State List in the Seventh Schedule of the Constitution of 
India. There has been a customary practice to ear-mark 
only certain classes of taxes for the Local Bodies, from the 
very early history of Local Bodies. These types of taxes are 
generally as follows :—• 

State List in the Seventh Schedule of the Constitution 

(1) 1 tern No. 49—Taxes on lands and buildings ( pro¬ 

perty tax ) ; 

(2) Item No. 52—Taxes on the entry of goods into a 

local area for consumption, use or sale therein ; 

(3) Item No. 57—'Taxes on vehicles ; 

(4) Item No. 59—Tolls ; 

(5) Item No. 60—Taxes on professions, trades, callings 

and employments ( profession tax ); 

(6) Item No. 58—Taxes on animals and boats ; 

(7) Item No. 66—Fees 
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The Grama Panehayat legislations of all the States, 
including Orissa, follow the above general pattern of taxation 
for the panchayats. We, in Orissa, are concerned only with 
the following items :— 

( i ) Property tax ; 

( ii ) Tax on vehicles ; 

(in) Tolls ; 

(tv) Tax on profession, trades, calling and employment ; 
and 

( v ) Fees. 

The property tax comprises— 

(а) A tax for general purpose on lands and buildings ; 

(б) A water and drainage tax ; 

(c) A lighting tax ; 

(d) A conservancy or scavenging tax ; and 

(e) A tax or cess on land. 

Item (a) is generally referred to as property tax; and 
items (&), (c) and ( d ) as service taxes, which are levied 
with reference to the value of the property which is benefited 
by the service rendered. As regards (e), it is assessed as 
a surcharge on land revenue or rent at varying rates in each 
State. It is collected through Government agency along 
with the land revenue and credited to the local authority, in 
some cases after deducting the cost of collection. 

Taxing pro- Section 44 of the Orissa Grama Panchayats Act deals 
thToriMa with the various taxes, tolls, fees and rates to be levied by 
Grama Pan- a p ai]L chayat in Orissa. Only one kind of property tax, viz., 
1948. the ‘ Panehayat tax is required to be levied oompulsorily 
by the Panehayat. All other kinds of taxes, tolls, fees, etc., 
are optional and can be levied only with the previous sanction 
of the State Government and subject to such maximum and 
minimum rates as may be prescribed. The * Panehayat tax ’ 
is required to be levied compulsorily by the Panehayat. The 
‘ Panehayat tax ’ is imposed upon the owner of immovable 
property and occupier of any building within the Panehayat 
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area according w the circumstances and the property of 
such owner and occupier. Service taxes provided in section 
44 of the Act comprises :— 

(а) a latrine or conservancy tax subject to a maximum 

of twelve and half percentum of the Panchayat 
Tax assessed under sub-section (1) payable by the 
occupier or owner upon private latrines, privies or 
cess-pools or upon premises or compounds cleansed 
by the Panchayat agency ; 

(б) a water rate where water is supplied by the Grama 

Panchayat ; 

(c) a lighting rate where the lighting of public street 

and places and buildings is undertaken by Grama 
Panchayat • and 

( d ) a drainage fee where a system of drainage has been 

introduced by the Grama Panchayat. 

Then there is provision for a tax on vehicles which is 
payable by owners of vehicles mentioned in Schedule IV 
subject to the maximum specified in the siid Schedule, where 
such vehicles are suitable for use on roads and are kept in the 
Grama Panchayat area. The Panchayat may also impose 
a * Profession tax’ subject to a maximum of Rs. 50 per annum 
on every company, firm, association or the joint Hindu 
family or every person exercising a profession, trade or call¬ 
ing or transacting business or holding appointment public 
or private in the local area of the Grama Sasan for a period 
not less than sixty days in the aggregate. Finally, there are 
provisions for imposing the following kinds of fees by the 
Panchayat:— 

(a) a licence-lee on brokers, commission agents, weigh - 

men and measurers practising their calling within 
the local area of the Panchayat ; 

(b) fees on the registration of cattle sold within the 

local area ; 

(c) fees for the right to expose goods for sale in any 

market maintained by the Grama Panchayat or 
for use of any building or structure therein; 
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fees for the use of slaughter houses and cart-stands 
maintained by the Grama Panchayat ; 

(e) fees for use of Serais, Dharmasalas and rest-sheds 
vested in the Grama Panchayat; and 

(/) a fee on private markets, cart-stands and slaughter 
houses within the local area. 

In addition, the Pan •havat may levy any other toll, fee 
or rate approved by the State Government. It is also provided 
that the Panchayat may collect rent from dealers temporarily 
occupying open grounds or any structure or building belonging 
to or maintained by the Panchayat with the previous sanction 
of the State Government and subject to such maximum and 
minimum rates as may be prescribed. 

It is clear from the above enumeration of the taxes 
provided in the Orissa Act that the Panchayats have not 
fully utilised these provisions in improving their income. We 
have also seen that even where Panchayat taxes have been 
levied by some panchayats, the collection of such tax is 
generally not satisfactory. The taxing panchayats have 
generally shown a preference for the Panchayat tax, vehicle 
tax, profession tax and some kinds of fees only. We have also 
gathered the impression that the public generally are not 
in favour^too many levies being imposed by the Panchayats. 

We shall now see if the existing resources of an average 
panchayat are adequate for it to discharge tae various func¬ 
tions recommended by us in Chapter VII. First of all, the 
Panchayat must have a basic staff for maintaining its records 
and accounts. Secondly, it must be able to take up some 
works of village uphftment in order to popularise itself to 
the people. It is our recommendation that these two items of 
work must be managed with the internal income of a 
panchayat. At present the average income of a panchayat 
on account of ‘Panchayat tax’ is about Rs. 1,000 on the 
average per panchayat. In some areas, the income even 
goes up to Rs. 2,000. But we noticed that the collection of 
this income is in general, not satisfactory. Where the 
people were accustomed to pay ‘Choukidari Tax’ previously, 
there is not much difficulty in collecting it; but in other 
areas, there is reluctance on the part of people to contribute 
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to this tax. In the Choukidari areas again, the entire income 
of the ‘Panchayat tax’ is generally spent in paying the salary 
etc., of the Choukidars; and the income, therefore, is not 
available for other purposes. In most cases, the rate of 
Panchayat tax levied follows closely the rate of levy of the 
‘Choukidari Tax’ which was in force before the introduction 
of Grama Panchavats in those areas. 


The minimum establishment expenditure (excluding 
salary, etc., of Choukidars) that a panchayat has to incur in 

a year is of the following order :— 

Rs. 

Pay of Secretary at Rs. 40 per month 

480 

Travelling allowance 

100 

Contingencies 

100 

Miscellaneous expenditure 

100 

Total 

780 

Or 

800 

As against this, the only fixed income the 

Panchayat has 


got is on account of cess which does not exceed Rs. 200 to 
Rs. 300 per panchayat. The short-fall is, therefore, to the 
tune of about Rs 500. This gap, in our opinion, should be 
filled up by enhancing the ‘Panchayat Tax’ at. a suitable rate- 
Assuming that the Panchayat Tax is suitably levied so as to 
cover the minimum cost of establishment of a panchayat, th e 
panchayat has still to find out some extra amounts for taking 
up certain works of local benefit to the residents in order to 
popularise it sell'. It is, therefore, necessary to find out ways 
and means of providing this amount. The problem has been 
very aptly described by the Taxation Enquiry Commission in 
the following words :— 

“ Wehava already pointed out that one of the main problems 
connected with the financing of village panchayat, by one or 
more of the means available, arises from the necessity to give 
these insiitutions an initial chance to establish themselves a» 
bodies demonstrably useful to the village community. The 
actual tact remains that, as a general rule, what is done by 
State Governments is to invest them with numerous tax powers 
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R e o o m- 
mondations. 


and then leave them to fend for themselves. Un-ally, there¬ 
fore, panoh.iyats start on their oareer either bv earning 
resentment through taxation, or where they refrain from this 
measure, by earning contempt through inactivity. That is 
why we have emphasised that, when a Panchayat is established, 
it should not be compelled to levy taxes immediately, but 
should be financed from other sources for an initial period of 
two or three years. Tf each panchayat is adequately financed by 
the State for the first few years of its existence, it can try to 
achieve concrete results during that period, and make 
itself more acceptable to the village in the additional aspect 
of a tax-collecting body. The initial assistance shou d, in 
p; rt oular, be directed to meeting some of the more pressing 
needs of the village, such as clean drinking water, all-weather 
roads, a primary school, a dispensary, etc. The financial aid 
should take the form, partly of an assignment of an appreciable 
portion of land revenue, and partly that of general and specific 
grants in-aid. Further, as we have already stated, the specific 
grants should be related to voluntary contributions from the 
area of the Panchayat in the shape of cash and of manual 
labour ”. ( Report, Vol. Ill, page 369 ) 

We now proceed to state our recommendations in the 
matter. We have considered the opinion of the Taxation 
Enquiry Commission that the Panchayat should not be asked 
to levy taxes within the first two or three years of its 
existence. Now that the Panchayats in this State have been 
functioning for about five or six years and a number of them 
have already succeeded in imposing the ‘ Panchayat tax we 
are firmly of the opinion that there should not be any going 
back from this position and every panchayat must impose a 
* Panchayat tax ’ in its area as required by section 44 of the 
Orissa Grama Panchayats Act. The rate of the tax 
should be not less than Re. 0-4-0 and not more than 
Rs. 10 per person per year We are going to suggest 
in a latter paragraph that unle s this tax is levied 
by a panchayat, it will not be entitled to get certain grants 
from Government. We believe that the objection of the 
public to this tax will be allayed if they find that the 
panchayat is also able to take up some works of village 
upliftment after collecting the tax. We are also going to 
recommend in a subsequent chapter that the control of 
Daffadars and Chaukidars should be taken away from the 
Panchayats and the Panchayat should have no responsibility 
for paying their salaries, etc. We expect, therefore, that by 
the levy of the * Panchayat Tax the panchaya. will be able 
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to meet its expanses on account of its establ shment and also 
attend to some development works. The imposition of the 
tax will give the people a sense of participation in the 
administration of the Panchayat and make them more vigilant 
over its activities in order to ensure that their money is 
properly spent. There was a suggestion that although the 
Panchayat might be responsible for imposing the tax, the 
collection of the tax Should be left to the Revenue Depart¬ 
ment. But in that cas ■, we are told, the existing staff’of the 
Revenue Department may not be sufficient for collecting the 
‘ Panchayat tax ’. For one thing, the list of assessees 
under the * Panchayat tax ’ will be a much wider one than 
the list of assessors under land revenue as there may be many 
persons earning income in the Panchayat area, who d es not 
pay any land revenue. It may, therefore, be necesary to 
appoint extra staif for this work which will again lead to 
extra expenditure from the Panchayat budget. This will 
leave very little margin to the Panchayat and the benefit of 
the tax will be, t > some extent., reduced. We, therefore, do 
not accept the suggestion and recommend that the Panchayat 
itself should collect the tax through its own staff instead of 
leaving it to the Revenue Department. 

As regards the other taxes, tolls, fees and rates, section 44 
ol the Act provides that the Panchayat may impose any of 
them with the previous sanction of the State Government. 
We find that the levy of too many taxes, tolls, fees, etc., leads 
to annoyance among the public without giving them corres¬ 
ponding relief by creating further amenities or benefits, the 
income from such sources being generally small. We are, 
therefore, not in favour* of the Panchayat imposing too many 
taxes in its area We recommend that in addition to the 
Panchayat Tax, the Panchayat should be authorised to levy 
only a land tax or cess in its area at a rate sueject to 
prescribed limits for financing development schemes for 
a particular year in that area. This should be assessed 
as a surcharge on land revenue and collected by Government 
agency along with land revenue. For levying this cess, the 
Palli Sabha should be taken as a unit. In other words, 
it may be left open for a particular Palli Sabha within a 
Panohayat to apply for it and the Panchayat should impose 
the cess only on the Palli Sabha for financing specific develop¬ 
ment works in its area. We received an alternative suggestion 
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that the Panchayat may be permitted to take a loan from 
Government for financing a capital project and then require 
Government to adjust the loan by levying a surcharge as 
indicated above in the entire panchayat area for a specified 
number of years. This suggestion does not commend itself to 
us and we think that the Palli Sabha should take the initiative 
in recommending such a proposal for the benefit of a particular 
project in its ai*ea and preferably for a particular year. It is 
the Panchayat that should levy the tax, the collection only 
being left to Government. We understand that most of the 
other States have empowered the panchayats to levy this kind 
of tax on land. The Orissa Act may also be amended 
suitably. 

We also suggest that the provisions regarding the service 
tax, profession-tax, vehicle-tax and levy of tolls be alto¬ 
gether omitted from the Act. As regards fees also, we do not 
think it desirable to continue the numerous provisions that at 
present exist in the Act. We, however, recognise that when¬ 
ever a panchayat incurs any expenditure in developing a 
market or putting up some slaughter-houses or cart-stands, 
Serais, Dharmas das and rest-sheds either out of its own funds 
or with the help of loan received from Government for remu¬ 
nerative purposes, the panchayat should have the authority to 
levy suitable fees from the people for their 1 use subject to 
prescribed limits. The imposts will be in the nature of 
charges to the public for actual service rendered and will not, 
therefore, be resented by the people. At the same time, this 
will provide some income for the panchayat. We suggest, 
therefore, that in such circumstances the panchayat should be 
permitted to impose fees at suitable rates. In fact, we would 
emphasise that the Panchayat should atttmpt to derive income 
from non-tax sources, as far as possible, by suitably develop¬ 
ing the properties under its control and also by taking up 
various remunerative schemes such as pisciculture, plantations, 
poultry farming, small-scale or cottage industries, production 
of manure, producer gas, etc. in its area. 

We further recommend that each Palli Sabha within a 
panchayat may be authorised by the Panchayat to collect 
subscription from its residents on an ad hoc basis for financing 
welfare or development schemes benefiting its residents. There 
need not be any objection to the Palli Sabha collec ting such 
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subscriptions even more than once by the common consent of 
the villagers, if they intend to finance more than one scheme 
in a year. This will merely regularise the present system in 
vogue whereby different works of communal benefit are being 
done by collecting subscriptions on a local basis. The only 
change we propose is that the Palli Sabha should assume the 
leadership in sponsoring such collection instead of leaving it to 
an individual or individuals. 

As regards cess that is being levied by Government at 
present, it appeal s to us that the bewildering mass of enact¬ 
ments which are in force in the different parts of the State 
regarding its imposition not only creates confusion but is also 
not conducive to well-organised administration. We suggest 
that a cess be levied at a uniform rate throughout the State 
and its income be utilise 1 in deveRp'ng the Panchayat after, 
of course, meeting the existing obligations of the Government 
under the various enactments in force now. The maximum 
rate of cess at present is Re. 0-2-0 per rupee of land revenue 
and is applicable in a part of the State only. It is our consi¬ 
dered opinion that there is scope of increasing this rate 
in the public interest. This is all the more necessary 
because we have recommended earlier that most of the 
other taxes, tolls, fees, etc., provided in the Act should 
be discontinued. The Panchayat as a unit of local 
Government has come to stay and it has to be given the 
necessary finances for carrying out its obligations to the local 
residents. We are, therefore, of the view that Government 
should levy a cess to be called “ Development Cess ” at the 
uniform rate of Re. 0-3-0 per rupee of land "evenue throughout 
the State. The net proceeds of the cess, after deducting the 
necessary amount for meeting the existing obligations of the 
Government from the gross income, will go to a pool and 
should be divided equitably among all the panchayats of the 
State. In this connection we have taken note of the sugges¬ 
tion of the Taxation Enquiry Commission that such surcharges 
should be the exclusive province of local bodies and should 
not, except during a short period of transition, be any longer 
levied by State Governments. So long as that is not done, 
we think it is quite fair that the State Government should 
continue to collect the cess income and allot a substantial 
portion thereof for the improvement of the panchayats and 
distribute the amounts equitably to the panchayats as 
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grants-in-aid in order to correct the present inequality in 
the basic incomes of the panchayats. This does not in any 
way clash with our previous recommendation that the 
Panchayat itself should levy a land cess on an optional basis 
taking the Palli Sabha as a unit. 

We have seen that Panchayats in certain districts which 
grow Kendu Leaf derive a considerable income horn the Kendu 
Leaf grant of the Government ; and that 5 per cent of th ( ‘ 
income from Kendu Leaf leases is distributed by Government 
to the panchayats of other districts as “hard-case grant”. 
The amount distributed under the second category is very 
small and does not appreciably benefit theBanchayats of those 
districts which do not grow the leaf. We suggest that in the 
interest of development of the panchayats in the State, where 
the main draw-back is lack of internal sources of income, the 
Government should allocate the entire income out of Kendu 
Leaf leases for the improvement of the panchayats. There 
should not be any objection to such a course from the people 
of the Kenduleaf growing districts, which are at present 
getting a major share of the income, as it will more or less 
amount to the Government’s share being made available to the 
panchay ts in the interest of their development. In our 
opinion, therefore, the total income out of Kendu Leaf leases 
should also go to the same pool and be available for distribu¬ 
tion on a suitable principle to all the panchayats in the 
State. We are told that the Kendu Leaf income is the highest 
in the northern districts of Sambalpur, Balangir, Sundergarh, 
etc., whereas the cess income is the highest in the coastal 
districts of Cuttack, Puri, Balasore and Ganjam. Our 
recommendations above to the effect that both the incomes 
from Kendu Leaf leases and the divisible pool of cess be 
collected into a single fund, is intended to make the benefit of 
both these kinds of income available on an equitable principle 
to the deserving panchayats of the State. We expect that 
whatever advantage is denied to the northern districts by way 
of reducing their share of Kendu Leaf grant will be more or 
less compensated by an increased share of cess out of the 
divisible pool. 

In the previous chapter we have rejected the suggestion 
that the panchayats should be entrusted with the collection of 
land revenue on payment of a 15 per cent commission on the 
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ground that the Panchayats have genereljy not attained the 
degree of efficiency which is leqihed to manage this work. 
We received suggestions, however, that a portion of the land 
revenue should be assigned to the panchayats for improving 
their finances. In this connection our attention has been 
drawn to the following paragraph in the report of the Taxation 
Enquiry Commission (Vol. Ill) :— 


*• As regards land revenue, wo recommend that not less than fifteen 
per cent of the collections in the area of each panchavat and 
(deducting such collections) in the area of each rural board, 
should be allotted to the panchayats and rural boards con* 
cerned. Wo have already stressed that the most important 
problem in rospect of the iural bodies ol local self-government 
is the need for them to develop and take root. As providing 
the minimum basis of assured finance fo: such development and 
also as likely to bo of great psychological significance for the 
rural areas, we attach particular weight to this recommen¬ 
dation”—(Para. 18, p. 365 of the Report). 

It has also been brought to our notice that the average budget 
provision of Government in the Grama Panchayat department 
for development of the panchayats is of 1 he order of 10 per 
cent of the total lam revenue of the State per year. This, of 
course, excludes spscial grants like Kendu leaf grant and 
grant out of motor vehicles taxation which are fluctuating in 
amount. In view of the urgent need of the panchayats for 
more financial support, we would, therefore, recommend that 
only 5 per cent of the land revenue he set apart for the 
improvement of the panchayats in the State. This amount 
may also be taken to the pool which we have proposed earlier 
and may be distributed among the panchayats on an equitable 
basis. 

We would propose here the establishment of a State fund 
which may be called the “Orissa Rural Development Fund”, 
on the lines of the “Assam Rural Development Fund” provi¬ 
ded m section 57 of the Assam Rural Panchayats Act, 1948. 
The net-proceeds of the development cess after meeting the 
cost of the existing commitments, the total income derived by 
Government out of Kendu Leaf leases and 5 per cent of the 
land revenue of the preceding year should be credited to this 
fund. Tli is fund should be utilised for giving “general 
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purposes grant” to the deserving panchayats in order to ensure 
a minimum basic income to them, as far as possible. We 
would further impose the condition that no panchayat should 
qualify for any grant out of this fund unless it has imposed 
and collected Panchayat tax in its area. A prescribed portion 
of this fund may be set apart for assisting the Panchayats in 
the backward areas in the State where we have suggested that 
the ‘Panchayat Tax’ should' be made optional (vide Chapter 
IX). A prescribed portion may also be contributed to the 
Subdivisional Rural Development Fund’ which we are 
proposing in the following paragraph. The balance amount 
should be distributed among the panchayats of the State on a 
suitable basis to be prescribed by Government. 

We have observed before that the various revenue- 
earning properties are not distributed u iformly among the 
panchayats and as a result, a large number of panchayats are 
being denied the benefits of such income. There is also 
complaint that some of these properties are not being managed 
by the panchayats as they should. In order to correct the 
position and to ensure some basic income for all the pancha¬ 
yats, we suggest that only such public prop rties as cattle 
pounds and tanks, which can be conveniently managed by a 
panchayat, should be transferred to them for development 
into income-earning sources ; but pr operties whose income is 
contributed by people belonging to other panchayats as well, 
such as, weekly markets, ferries, etc., should be retained and 
managed by Government. But the net income from such 
properties after deducting the cost of maintenance, etc., should 
be pooled into a fund which may be called the “Subdivisional 
Rural Development Fund” and will be ultimately distributed 
to all the panchayats of the subdivision on an equitable 
basis. 

Part of the income thus received by the Panchayat will be 
utilised in taking up various upliftment schemes in the r area and 
partly in giving matching contributions towards the various 
schemes taken up by Government in their area. We are not very 
much in favour of imposing contributions in the shape of labour 
as we have received evidence that this leads to misuse and some 
times oppression of the weaker section of the community. For 
the same reason, we are also unable to support the provision for 
compulsory labour tax provided in section 45 of the Act. It. 
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is alleged that the purpose for which the provision has been 
enacted has been defeated and it has resulted in forced labour 
on the part of helpless people and the relatively better off are 
escaping by paying some nominal amount. We, therefore, 
recommend that this section of the Act should be withdrawn. 
But we think it is necessary that a Panchayat should 
stimulate the people to contribute towards development 
schemes in the shape of labour by offering voluntary services. 
As far as possible, grants-in-aid should be linked to the 
voluntary contributions in labour or cash mobilised by the 
panchayat. 

We will sum up our recommendations as follows :— 

(a) There shall be a ‘Panchayat Tax’ as provided under 
section 44 (1) of the Act which shall be compulsorily levied by 
all the panchayats in the State. (We are proposing in Chapter 
IX that in backward areas, this tax should be optional). '1 he 
rate of the tax should be not less than Re. 0-4-0 and not more 
than Rs. 10 per person per year. 

(b) There will be an optional land tax or land cess which 
should be assessed as a surcharge on land revenue. For the 
purpose of this levy, the Palli Sabha should be taken as a unit 
and it will be open to a Palli Sabha to ask for its imposition 
for financing specific development projects in its area in a 
particular year. The Panchayat shall levy the tax accordingly 
and leave its collection to the Government agency which 
collects land revenue. 

(c) Fees shall be levied by Panchayats only in cases 
where it has rend, red specific service to the rural people such 
as, the use of any building, use of slaughter houses and 
cart-stands maintained by the Panchayat, the use of 
rest-sheds, etc., vested in the Grama Panchayat. 

( d) All other taxes, tolls, fees and rates shall be 
discontinued. 

(e) The Panchayat should attempt to derive income 
from non-tax sources, as far as possible by suitably developing 
the properties under its control and also by taking up various 
remunerative schemes such as pisciculture, plantations, poultry 
farming, small scale or cottage industries, production of 
manure. producer gas, etc. in its area. 
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(/) The Palli Sabha should be authorised by the 
Panehayat to collect ad hoc subscriptions from its residents 
for financing particular welfare schemes ; and 

(y) The State Government shall establish and maintain 
a fund to be called the ‘‘State Rural Development Fund” and 
the following amounts snail be credited to it every year :— 

(i) The entire income derived by Government from 

Kendu leaf leases ; 

(ii) the net proceeds of the ‘development cess' to be 
levied by Government at the rate of Re. t -3-0 per 
rupee of land revenue, after deducting the cost of 
existing commitments, if any ; and 

(Hi) 5 per cent of the land revenue collected in the 
previous year. 

A prescribed portion of this fund may be set apart for 
assisting the panchayats in the backward areas of the State 
where we have suggested that th e ‘panehayat Tax’ should be 
made optional. A prescribed portion may also be contributed to 
the “Subdivisional Rural Development Fund”. The balance 
amount should be distributed to (he panchayats on an 
equitable basis so as to ensure a minimum basic income for 
them. No Panehayat will qualify fur this grant, unless u hag 
imposed and collected ‘Panehayat Tax’ in its area. 

( h ) There shall also be a “oubdivisionai Rural Develop¬ 
ment Fund” and the following amounts should be credited to 
it every 5 ear :— 

(i) income from ail public ferries of the subdivision 

deducting therefrom the cost of maintenance ; 

( U) income from public hats and Lazars of the 
subdivision deducting therefrom the cost of 
maintenance ; 

(Hi) income from public fairs and melas of the sub¬ 
division deducting therefrom the cost incurred, if 
any ; 

(iv) prescribed contributions from the ‘State Kura] 
Development Fund’; and 

(v) contributions from any local authority. 
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The amounts collected in this fund ( minus the cost of 
administration thereof) should be distributed equitably among 
the Panchayats of the subdivision every year and should be 
utilised by the Panchayats for carrying out the various Wel¬ 
fare Works in their areas. 

(i) Section 45 of the Act relating to * labour tax * 
should be omitted. 

While giving the above recommendations we have 
assumed that the financial assistance given to the Panchayats 
by the Grama Panchayat Department will continue to be 
available on the existing scale, the basic fact being that the 
Panchayats need more financial support than at present i f 
they are to discharge their duties properly. 



CHAPTER IX 

PANCHAYATS IN BACKWARD AREAS 


RECOMMENDATIONS 

In this Chapter we will deal with problems which are 
peculiar to the Panchayats located in the backward areas of 
the State. We have received evidence in course of our tours 
that the Panchayats are practically in a moribund condition 
in most of these areas and some special provisions are neces¬ 
sary for them. The backward areas which wo have in view 
are mostly comprised in the “ Scheduled Areas ” of the State 
described below* :— 


Scheduled areas 

Area in sq. 
miles 

Total 

population 

Tribal 

population 

Koraput district 

9,874 

I 

1,269,543 

622,841 

Mayurbhanj district .. 

4,024 

1,028,825 

504,679 

Sundergarh district .. 

3,754 

522,203 

312,639 

Ganjatn Agency including Khond- 
malg and excluding Chokapad 
Khandim and Pand.ikhole 

4,362 

448,478 

182,368 

Mutha of Surada Maliahs 




Total 

22,014 

( 3,229,049 

i 

1,522,527 


There are alsg backward areas in the following districts as 
indicated against each :— 


District 

Backward 

areas 

&rea in 
sq. miles 

Total 

population 

Tribal 

population 

1 

1 

2 

1 

3 

4 

5 

Keonjhar 

j 

Bhuyanpirh T 

Juangpirh J 

! 

486 

1 

32,012 

27,469 


* Vida Appendix XIII. 
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District 

Backward. 

areas 

Area in 
si], miles 

Total 

population 

Tribal 

population 

! 

1 

i 

3 

i 

3 

Kalahandi 

Kaahipur including 
Thuan&l and 
Rampur. 

960* 

82,036 

28,454 

i 

Ganjam 

Suradamal and Pan¬ 
da kholmutha. 

| 112 

1 

3,306 

' 

| 1,102 

Dhenkanal 

(a) Tallahara - J uang 
and Bhuyanpirh,. 

106 

j 

6,472 

6,472 

| 

[b) Sourka 

133-92 


14,278 


j^Cuokpad Khandam 

i 

I 

76 

10,742 

5,709 

i 


1,872,92 

133,668 

81,784 

The opinion of a substantial majority of the witnesses 


who are acquainted, with these areas is that the existing 
provisions of the Aot regarding the working of panchayats 
cannot be properly implemented in the backward areas and 
some special provisions are necessary for such areas. The 
reasons given are broadly as follows :— 

(i) Areas too big —The panchayats in the backward areas 
have also been demarcated so as to cover an average p apula, 
tion of 5,000 to 7,000 as in the other areas. This has resulted 
in very extensive and unwieldy panciiayats being formed, 
because generally the backward areas are sparsely populated 
and intercepted by rivers, hills, jungles, etc. Inter-coaimuni- 
cations between the villages of a panehayat is also generally 
very difficult. In most cases, the members have to wala a long 
distanoe in order to come to Panehayat headquarters. This 
prevents a sense of unity developing among the member 
villages of the Panehayat and makes corporate existenoe 
difficult. We have sought to remedy this delect by recommen¬ 
ding in Chapter VI that panohayats in such areas should be 
formed with a population of 2,500 or thereabout. 
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(ii) Lack of financial resources —It may not be possible to 
levy Panchayat tax in these areas. The income expected from 
markets, ferries, Melas, etc. will also be negligible. Develop¬ 
ment of remunerative schemes, like pisciculture, is also not 
possible in most panchayats because of difficult terrain and 
lack of suitable water sources. 


(Hi) Lack of suitable personnel —The people in these areas 
are educationally very backward. It will, therefore, be difficult 
to find out suitably educated persons to work as Panchayat 
secretaries. It is even feared that people of these areas may 
not be able to exercise their franchise properly and return 
suitable persons as members of the Panchayat and Sarpanches 
and Naib-Sarpanches. In other words, unscrupulous people 
may manoeuvre themselves into power in the Panchayat and 
exploit the backward people through the Panchayat admini¬ 
stration. 

( iv ) Lack of co-operation —The people in the backward 
areas may not understand the implications of Panchayat 
administration. It is apprehended that the Panchayat may 
not get any co-operatioa from the local people unless they are 
first able to extend some amenities or benefits to the people. 
Execution of development schemes may become difficulc for 
want of local contribution. 


Our inspection of some panchyats in Koraput and Sunder- 
garh districts and the oral evidence that we have received 
support the above view in general. We agree that the pancha¬ 
yats in the backward areas should be treated on a separate 
footing from the other panchayats. We have, however, found 
that some panchayats in Koraput and Sundergarh districts 
which are “scheduled areas”, are working fairly well. We 
believe that this is true generally for all the backward areas. 
We are, therefore, of opinion that the special provisions which 
we are going to suggest in this Chapter should not be applied 
automatically to all panchayats in the backward areas. We 
would leave it to the Government to determine the areas where 
the present provision of the Act cannot be implemented 
successfully, and our recommendations should be fried in those 
areas only. 
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Wo would recommend as follows 

(a) The area of a Panchayat should be reduced in the 
backward areas so as to cover a p filiation of 2,500 roughly. 
This has been explained in detail in Chapter VI. 

(b) Levy of Panchayat tax should be made optional in 
these areas for a period of, say, five years. As the scope of 
activity of those panchayats will be very limited, the Pancha- 
yafc need not maintain any staff except a secretary. The pay 
of secretary of the Grama Panchayats which do not impose 
Panchayat tax should be borne by Government. In particular, 
it may be possible to utilise th > services of the Social Workers 
controlled by the Tribal and Rural Welf re Department for 
this purpose. In the Block areas, the V illage Level Worker 
may also be tried as secretary, for the present. 

(c) No specific functions should be assigned to these 
panchayats, and they may be ulilised only in popularising 
the developme it activities of the Govern ment in their area and 
generally supervising their execution. Wherever possible, such 
development works may be executed through the agency of the 
Panchayat. Tne Panchayat should, however, be consulted 
while formulating any development plan for its area.. 
Attempts should be made to keep the Panchayat engaged in 
welfare works for the locality to the extent possible with the 
financial assistance of Government. 

{dj For executing village upliftment works in these areas, 
money may be provide i out of State Rural Development Fund 
in appropriate amounts so as to popularise the Panchayat to 
the people. 

We received a suggestion that there should be a nomi¬ 
nated panchayat in the backward areas and such nominated 
panchayat should be permitted to function at least for one 
t r rm so that the best available persons may be placed in charge 
of management of the Panchayat affairs. Such a panchayat is 
expected to do some welfare worts in its area and thereby 
be able to popularise the institution itse'f to the people which 
is very necessary in the initial stages. On the other hand, it 
was argued that since the people in the backward areas enjoy 
universal franchise for the purpose of electing representatives 
to the State Assembly and Parliament, it would not be correct 
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o deny them the right to elect representatives to their ow n 
local authority. There is considerable force in the latter 
argument and we are in general agreement with it. The 
existing procedure of election may, therefore, be continued in 
the backward areas also; but there should be a greater 
measure of guidance from the Government in the management 
of its affairs. 

The special provisions, which we have indicated above 
may be worked for a specified period, say, about five years 
during which time, the Government in the appropriate Depart¬ 
ment should endeavour to see that the Panchayats in ques¬ 
tion are brought on a level with those in the other areas. 



CHAPTER X 

MISCELLANEOUS 

RECOMMENDATIONS 

(1) Simplification of law —Members of the public as well as 
office-bearers of panchayats have expressed before us that the 
present Grama Panchayats Act and the Rules are very 
elaborate and complicated comprising as they do 117 Sections 
and 284 Rules. It has been suggested that the Grama Pancha¬ 
yat law should bo brief and simple so that its provisions are 
easily understandable to the rural people. To some extent, 
the complication has arisen out of the diversity of functions 
entrusted to a panchayat. We believe that if our recommen¬ 
dations on various matters are accepted, there will be some 
scope for simplification of the Act and the Rules. It has been 
brought to our notice that writ petitions have been filed before 
the High Court by a number of panchayats because the deci¬ 
sions given by the Government on certain matters were not 
acceptable to them. This shows that some of the panchayats 
are very jealous of their legal rights and powers. The position 
being such, it is neces-ary that the law should be elaborate 
enough to clarify t,he different matters covered by the Act in 
order to minimis* the scope of disputes; and it doe* nob seem 
possible to simplify the law and make it brief to the extent 
suggested. According to us, the best solution is that the 
appropriate department of the Government should prepare 
a ‘ Hand Book ’ in Oriya containing a simple account of the 
legal provis oes of the Act and the Rules so that they may 
easily be understood by the Panchayat members and the 
public. We would, however, strongly recommend that the 
Grama Panchayat Act and Rules should be recast and re¬ 
written in simple language so as to make them easily under¬ 
stood by the public. We understand that this is also the 
trend of legal drafting in the advanced countries like the 
United Kingdom and the U. S. A. 

(2) Panchayat staff —As the income sources of a pancha¬ 
yat are limited, the Panchayat should attempt to restrict its 
staff to the minimum. In view of the important role that the 
Panchayat has to play in the development administration, it is 



no 


necessary that all the Panchavats should appoint a secretary 
after levying ‘ Panchayat Tax ’ as has been suggested by us 
earlier. In our opinion, the Panchayat secretary along with 
the Village Level Worker and the secretary of the graingola 
are the persons at the Panchayat level on whom much of the 
success of the rural development depends. It is our consi¬ 
dered opinion that the Panchayat secretary should be appoin¬ 
ted by the D'striet Magistrate in consultation with the 
Panchayat and deputed to work und^r the Panchayat, like the 
Executive Officer of a Municipalit y. Although th 1 secretary will 
be under the disciplinary control of the District Magistrate, ho 
shall be bound to carry out .the lawful o ders of the 
Panchayat. It would have been better if the post coul l be 
made transferable. But since most Panchayats are not able to 
pay much and the scale of pay of the secretaries is not 
uniform, the po-t cannot be made transferable now. We 
would state, however, that it will be desirable to have a cadre 
of Panchayat secretaries on a uniform scale of pay and the 
posts should he transferable. In our opinion, no minimum 
educational qualification is necessary for the post of a secretary 
and in selecting a secretary, stress should be given on the 
aptitude, ability and past experience of a candidate. 

The Panchayat should be entitled to appoint such other 
staff as may be approved by the District Magistrate having 
regard to the necessities of the Panchayat concerned. 

When a cadre of secretaries is created, we suggest that 
steps should be taken simultaniously for giving adequate 
training to such secretaries. We understand that at present 
such t aining is being given through the Orissa State Co¬ 
operative Union, Ltd., which is holding classes in the 
districts by rotation. They are having a combined class in 
each district for the benefit of employees of different co¬ 
operative societies as well as the Grama Panchayat secretaries. 
As the secretary will be in charge of the day-to day admini¬ 
stration of the Panchayat, he must have a thorough grounding 
in office work as well as execution of development works and 
allied matters. We suggest that a separate institution be set 
up by Government for giving a regular course of training to 
the secretaries. They should be required to pass an examina¬ 
tion and qualify themselves failing which their services should 
be terminated- 1? or the present, a nucleus organisation may 
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be set up in each district for imparting necessary training to 
the existing secretaries on an intensive basis. This is very 
essential if the Pa ichayats have to perform their role in the 
desired manner. We have no doubts that the collection of the 
taxes imposed by i Panchayat will improve if a proper type of 
secretary is appointed. 

(3) Panchayat' Police —This subject has been under 
enquiry by the Ohoukidari Enquiry Committee which, we 
understand, has submitted its report to Government recently. 
We would only make a passing reference to the subject 
because of its close association with the Panchayat administra¬ 
tion. 


According to Section 50 of the Orissa Grama Panchayats 
Act, the District Magistrate shall, subject to the control of the 
prescribed authority, appoint after considering the proposals 
of the Panchayat, the requisite number of daffadars and 
choukidars to be employed within each Panchayat and deter¬ 
mine the salaries to be paid to them and the nature and cost of 
their equipment. Section 51 provides that the salaries and 
the cost of equipment of daffadars and choukidars shall be 
paid by the Panchayat from out of the Panchayat tax imposed 
by it. In many places the choukidars and daffadars have 
accordingly been transferred to the control of the Panchayats 
and the Panchayats are under an obligation to meet their 
salaries and cost of equipment, etc., by imposing the Panchayat 
tax. The choukidars and daffadars are also answerable to the 
Police Department for the watch and ward and other police 
duties which they are required to perform. The evidence 
given before us is to the effect that the dual control on the 
village police by the Panchayat and the Police Department is 
not working satisfactorily. It is complained that the 
choukidars are not attending to either of the authorities 
properly. In the coastal districts we found that some 
Panchayats have got even 15 to 20 choukidars each. Although 
the Panchayats have to meet the salary of these persons, they 
do not need the service of so many choukidars for Panchayat 
duty alone. It is our impression that the Panchayat can 
manage its own work with a much smaller number of office 
peons or similar staff, not exceeding five at the most per 
Panchayat. Panchayats may be able to manage with even 
part-time peons for this purpose. We are, therefore, of th e 
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view that in the interest of both police administration and 
Panchayat finances, the choukidars and daffadars should be 
taken away from the control of the Panchayats and the 
Panchayats should have no responsibility for meeting their 
salaries or other costs. It has been brought to our notice 
that the cost of the local police is no longer a ' charge on the 
other types of local bodies, such as municipal corporations, 
municipalities or district boards. We see no reason why the 
least resourceful of the local bodies, namely the Panchayats 
should be saddled with this burden. We suggest that the cost 
of the village police should also be met by Government out of 
the general revenues, in view of the importance of their work. 

We have recommended in Chapter VII that organisation 
of voluntary corps should be one of the duties of a Panchayat. 
It appears to us that this village volunteer corps could be 
suitably organised so as to take up the duties of watch and 
ward in the Panchayat area in addition to the work of assist¬ 
ing the Panchayat in the matter of social services. The Orissa 
Act already contains a provision to this effect in regard to the 
Grama Sevaks, whose duties, etc., are mentioned in Rules 227 
to 230 of the Orissa Grama Panchayats Rules. We recom¬ 
mend that the Panchayats may be encouraged to organise 
such voluntary corps for watch and ward and other duties in 
order to inculcate a sense of discipline among the local resi¬ 
dents. The necessary expenditure on account of equipment, 
etc. may be met out of the Panchayat funds. 

4. Location of headquarters —It has been brought to our 
notice that a largo number of disputes have arisen regarding 
the location of headquarters and grouping of villages in the 
existing Panchayats in many parts of the State. Such 
disputes are affecting the working of the Panchayats. It is 
necessary that such disputes should be promptly settled in the 
interest of the Panchayats concerned. We think that the 
following principles should be helpful in settling such disputes 
and we recommend their acceptance :— 

(i) Wherever grain-golas or any other important institu¬ 
tions or buildings have already been constructed by Govern¬ 
ment at the existing Panchayat headquarters, there shall be 
no further change of headquarters in respect of such 
Panchayats. But if it is found that one or two border-line 
villages are situated at a long distance from the headquarters 
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and they can be conveniently tagged on to a neigbouring 
Panchayats, whose headquarters will be better accessible and 
nearer to that village, then such villages may be tagged to 
that adjoining Panchayat provided both the Panchayats 
concerned agree to such a course ; 

( H) As far as possible, the headquarters of a Panchayat 
should be located in an important village whose importance 
arises from population or location of important institutions 
and which is centrally situated with respect to the area of the 
Panchayat and is accessible from all parts of the Panchayat ; 

(in) In some Panchayats, the grouping of villages appears 
to have been done without regard to contiguity and other 
important considerations, such as existence of rivers, fells, etc. 
In many of these Panchayats, the mistake can be corrected by 
a simple border adjustment between the adjoining Panchayats. 
Whenever such an adjustment is mutually agreed to between 
the concerned adjoining Panchayats, the Government should 
give effect to such an adjustment; 

( iv ) There may be other cases of incorrect grouping of 
villages in a Panchayat, where no mutually agreed solution is 
forthcoming between the adjoining Panchayats regarding 
rectification of boundaries. In such a case. Government 
should have the matter enquired into afresh and order a 
readjustment of the boundaries according to the considera¬ 
tions of contiguity and geographical factors. 

5. Execution of Development Works —We find that one of 
the chief causes of the present unpopularity of the Panchayats 
is the bungling in the development works that are being 
entrusted to them by Government from time to time. There 
have been complaints that the Sarpanch, either by himself or 
along with some members makes improper profits out of the 
execution of such works. In some cases, there are good basis 
for believing it to be true. The present instructions of the 
Government appear to be that whenever a Panchayat is given 
a work, it should first of all receive the money and credit it to 
the Grama Fund so that such moneys can be subject to audit. 
Secondly, the Panchayat should nominate a committee which 
should take up the execution of the work under the supervi¬ 
sion of the Panchayat. We would endorse this principle and 
emphasise that care should be taken to see that it is enforced 
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in practice. By way of further precaution, we suggest that 
the Sarpanch and the members of a Panchayat should be 
debarred by law from taking contracts of works in individual 
capacity either from Government or any local body. The 
existing law should be amended accordingly. 

(6) Panchayat budget —We received complaints in a large 
number of cases that the approval of the budget of a 
Panchayat has been much delayed by the authorities concerned 
as a result of which the Panehayats were sometimes unable 
to do any work. Under the existing rule (rule 120 of the 
0. G. P. Rules, 1949), the budget shall take effect from the 
date of approval by the District Magistrate. The District 
Magistrate normally delegates this power to the Subdivisional 
Officer. We think that in the interest of Panchayat adminis* 
tration, it should be provided that if the Subdivisional Officer 
does not pass the budget within a reasonable period of its 
submission, say two or three months, the budget shall 
automatically take effect after the expiry of such period. We 
also suggest that the District Magistrate may be instructed 
to delegate this power to the Block Development Officer or 
the nearest Revenue Officer of gazetted rank having jurisdic¬ 
tion over the area. We have also received complaints that 
the contents of the budget are not sufficiently publicised in 
the Panchayat area. We think this complaint can be met f 
a copy of the budget is displayed in a prominent place in the 
office of the Grama Panchayat, so that the public are able to 
note its contents. 

(7) Remuneration of Sarpanches and Members —There 
have been suggestions from some of the Panehayats we yisited 
that the Sarpanch should be given some remuneration for his 
arduous work. Section 16 of the Act permits the Sarpanch 
and the Naib-Sarpanch to receive such monthly honorarium 
as may be prescribed. There is again one group of opinion 
that the Sarpanch will be lowered in public estimation if he 
receives such remuneration. As we see the position, the law 
permits such honorarium ; but the problem really is whether 
the Panchayat concerned can afford it. Wherever the 
Panchayat is solvent enough, we see no objection to its paying 
a reasonable honorarium to the Sarpanch out of its income 
from internal sources. Similarly, there has been a demand 
that the members should be given some daily allowance on 
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the days they come to attend meetings at the Panehayat 
headquarters. Here also we do not see any objection to 
paying something to the members provided the Panehayat 
can itself pay such allowance out of its internal sources. The 
first concern of the Sarpanch and Panehayat members should, 
therefore, be to develop and improve the Panehayat to such 
a level that it can have sufficient income to pay such 
remuneration. 

(8) External control —It is our general impression that 
the working of the Pan chav at s requires much closer guidance 
and supervision from the authorities than at; present. We 
understand that the Rubdivisional Officers and the Block 
Development Officers have been delegated by the District 
Magistrates with necessary powers and been made responsible 
for the proper running of the Panchayats in their respective 
areas. Such supervision has to be very close in order to be 
effective. At present, we are told that 20 to 25 Panchayats 
are entrusted to the care of one supervising officer of the 
Grama Panehayat Department. We are not in a position to 
judge if this burden is too much for the capacity of an 
officer ; but we would like to stress that with the increasing 
participation of the Panchayats in development works, proper 
guidance and supervision of their activities is essential and 
this should not be allowed to suffer for want of sufficient staff 
in the districts. 

At present, general supervision as well as audit are being 
done by the same set of officers and there was a suggestion 
that audit should be completely separated. We understand 
that the combination of functions was allowed in the interest 
of economy and on account of the fact that the monetary 
transactions of the Panchayats have not attained sufficient 
proportions so as to justify separate audit staff. We agree 
that the separation of audit work from general supervision 
is not an immediate necessity ; but we would observe that 
greater emphasis should be given on timely audit. Some 
cases of misappropriation by the office bearers of the 
Panchayats came to our notice, which, we believe, could have 
been avoided if audit of their accounts had been taken up 
in time. 

We also feel that in each district, there should be a 
District Panehayat Officer of a suitable rank who could take 
decisions on important matters relating to the Panchayats 



without reference to the Collector. Such an officer has to be 
of the status of a Deputy Collector and we think that with 
the posting of an officer, there will be expeditious disposal 
of work which, in its turn, will ensure better working of the 
Panehayats. 

(9) Democratic supervision —We think that departmental 
supervision alone is not sufficient to ensure proper working 
of the Panehayats. It is necessary and desirable that the 
working of the Panehayats are supervised by a democratically 
elected body at the Block level. We are of opinion that the 
establishment of a Panchayat Samiti or Anchal Sasan at the 
Block level will serve the purpose we have in view. We have 
dealt with this subject in Chapter VI also. 
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CHAPTER XI 
ADALTI PANCHAYATS 
BECOMM ENDATIONS 

The Adalti Panchayat was intended to be a body whose introductory 
primary duty is to bring about peace and goodwill in the 
village. It will try to eliminate party feuds and personal 
feuds, as far as possible, from the village life. The ancient 
method of dispensing justice was to bring the offender to 
realise that he is guilty by force of public opinion or 
by decision of impartial and disinterested men. The 
experience in village life shows that punishments meted 
out to offenders in petty cases after protracted procee¬ 
dings in law courts where parties are made to incur 
huge expenditure for getting justice, leaves a perma¬ 
nent scar in the heart of the parties and both the parties 
entertain a wrongful attitude to each other for life. If 
the parties are sufficiently important in the village, they 
are able to create two party factions which continue for 
some time and spoil the peace and tranquillity of village-life. 

In the dispensation of justice what is more important, accor¬ 
ding to our Indian concept, is that the offender should feel 
that he is guilty and the society should feel that he is guilty 
and he should be given an opportunity of absolving himself 
from the social stigma by undergoing a penance or by retribu¬ 
tion for his wrong act. 

With this object in view the Adalti Panchayats were 
formed for trying petty cases and doing away with the village 
disputes. Experience has shown that the system has failed 
to work in the manner contemplated by the Legislature. They 
have tried to decide cases like Courts, following intricate 
procedure laid down in the Criminal and Civil Procedure Codes 
and imitating the Courts to procure and appreciate evidence 
under the established principles and rules of evidence of 
which they have little idea. To bring out truth through the 
procedural law and the rules of evidence is a technical matter 
which requires a trained mind. Experience in human affairs, 
the members of the Adalti Fanchayat are supposed to have ; 
but the training that is required to apply that experience in 
human affairs not being there, they have not been able to do 
justice in the manner they are attempting to do. Our 
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inspection of some of the Adalti Panchayats has convinced us 
that by and large they have not been able to reduce the delay 
in disposal of cases nor have they been able to give satisfactory 
judgments acceptable to either the parties or to an outsider, 
whenever there was a dispute which was not settled between 
the parties. When the parties were willing to settle, it was 
easy for the Adalti Panchayat to dispose of those eases. But 
where the parties were adamant in their uncompromising 
attitude, the case records showed that generally the Adalti 
Panchayats have made a mess of the whole thing and have 
failed to appreciate the evidence and bring out the truth from 
the evidence on records. With these observations, we 
proceed to a detailed discussion of the subject-matter. 

The provisions regarding the Adalti Panchayats are con¬ 
tained in Chapter VII of the Orissa Grama Panchayats Act 
and are briefly summarised here. The State Government or 
the prescribed authority may divide a district into circles 
comprising as many Panchayat areas as may be expedient in 
their opinion and may establish an Adalti Panchayat for each 
such circle. Each Grama Sasan has to elect three adult 
members to act as Panches in the Adalti Panchayat, one of 
whom acts as the President of the Adalti Panchayat. The 
election is held on adult franchise basis. The term of office of 
each Paneh is three years from the date of election. Thus 
there can be one Adalti Panchayat either for a single Grama 
Panchayat or for a number of Grama Panchayats. Each 
bench of the Adalti Panchayat will include one Panch who 
lives in ihe local area of the Grama Sasan in which any one of 
the parties to the case or suit before the Adalti Panchayat 
resides and one Panch who lives in the area in which none of 
the parties reside. No Panch ean take part in any proceeding 
in which he or any near relation of his is a party or in which 
he is personally interested. The Adalti Panchayat has been 
vested with powers of cognizance and/or trial of specified 
offences. It is authorised to impose a sentence of fine only. 
Similarly, it can hear and determine certain classes of suits 
when the value of the suit does not exceed twenty-five rupees. 
The Adalti courts function under the supervision of the 
District Magistrate and District Judge and exercise criminal 
and civil powers within specified limits. The State Govern¬ 
ment can vest the Adalti Panchayats with enhanced powers ip 
respect of some Civil and Criminal matters. 
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The Adalti Panchayat is required to dispose of all cases or 
suits before it as promptly as possible ; and shall, if possible, 
try the case and pass orders on the day the accused appears 
before it. Notwithstanding the provisions of any law in force, 
it is lawful for an Adalti Panchayat to decide any case or suit 
within its jurisdiction in accordance with any compromise 
agreed to by the parties. A special feature of the Adalti 
Panchayat Courts is that no legal practitioner or advocate 
is allowed to appear before the said courts. The District Judge 
and the District Magistrate or the officers authorised by either 
of them can inspect the proceedings and records of an Adalti 
Panchayat. 


The Government appears to have adopted a cautious 
policy in the establishment of Adalti Panchayats. By the end 
of 1955-56, almost; the entire State was covered with Grama 
Panchayats under the intensive scheme ; but the number of 
Adalti Panchayats stood at 275 only as against 2,261 Grama 
Panchayats at the end of that year. The progressive figures 
for each year areyndicated below :— 


Yea- 

1950 51 

1951 52 

1952 53 

1953 54 

1954- 55 

1955- 66 

1956- 57 


No. of Adalti Panchayats 
150 
157 
179 
196 
275 
275 
294 


The distribution of Adalti Panchayats subdivisionwise is 
shown in Appendix VII. It will appear that Balasore 
district heads the list with 86 Adalti Panchayats, Bolangir 
70 and Dhenkanal 35. In the remaining districts, the number 
of Adalti Panchayats is less than 30. At the bottom of the 
list is Boudh-Phulbani district, with four Adalti Panchayats 
and Koraput and Mayurbhanj with 7 each. 

It appears from the Annual Administration Reports that 
in 1952-53, the Adalti Panchayats dealt with 2,237 civil 
suits and 3,728 criminal cases and disposed of about 85 
per cent of the total number of cases. It is also stated in the 
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Report that a good number of cases were disposed of by 
compromise and that there were very few revisions against the 
decisions of the Adalti Panchayats. In 1953-54, a total 
number of 8,108 cases were dealt with by the Adalti Panchayats 
out of which 6,530 cases were disposed of, which is about 80 
per cent. A substantial number of cases appear to have ended 
in compromise. In 1954-55, 7,935 civil suits and criminal 
cases were handled by the Adalti Panchayats and out of this 
6,436 cases were disposed of, which is about 81 per cent. Mos^ 
of the cases are repoted to have ended in amicable compromise. 
In 1955-56, the total number of cases dealt with were 7,082 
out of which 6,763 c.ases and suits were disposed of, which is 
about 96 per cent. Out of the total number disposed of during 
the year, 3,540 cases and suits were disposed of by compromise, 
which is about 52 per cent. The details for the year 1956-57 
are not readily available. Some information about the present 
working of Adalti Panchayats has, however, been made 
available to us by the department. It appears that the 
disposal of cases by the Adalti Panchayats has in general been 
satisfactory and that substantial proportion of cases have ended 
in compromise. The time taken for disposal has varied from 
place to place ; in some cases it is within the statutory period 
of six weeks, in other cases, it is between 1 to 6 months and in 
some extreme cases even more than a year. Revisions against 
the decisions of the Adalti Panchayats do not appear to have 
been too many. It appears that in most cases the Adalti 
Panchayats have not been inspected by any officer ; only in a 
few cases, the Munsif and the Subdivisional Officer inspected 
it. Several procedural defects have been noticed in course of 
inspection. In some instances civil suits have been entertained 
by the Adalti Panchayats in excess of their jurisdiction. In 
some cases, the section under which the accused Avas summoned 
was not mentioned in the case-records and there was no 
discussion of the evidences of the different witnesses, and no 
reasons Avere given why the evidence of particular witnesses,- 
were disregarded. Some Subdivisional Officers consider that the 
performance of the Adalti Panchayats Avas, in general, satis¬ 
factory. Others have not given any opinion. 

We visited 10 Adalti Panchayats in course of our tours 
out of which 3 were in Balasore district, two in Sundergarh, 
tAvo in Balangir and three in Kalahandi district. We also heard 
a number of witnesses-, regarding the working of the Adalti 
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Panchayats in general. From the statements made to us 
we gather that a majorty of cases dealt with by the 
Adalti Panchavats ended in compromise. Some witnesses 
even stated that where the parties did not come to a 
compromise, the Adalti Panchayat simply kept the case 
pending until the parties came to a compromise. We came 
across a good deal of criticism among the public as regards 
the working of the Adalti Panchayat. Some witnesses 
suggested the extreme course of abolishing the Adalti 
Panchayats as the people are not satisfied with the 
decisions given by them. In support of this argument, 
they stated that generally people are not referring cases 
to the Adalti Panchayat and going direct to the Subdivisional 
Magistrate for redress. According to these witnesses, the 
Grama Panchayats are, on the whole, working well; but the 
Adalti Panchayats are not. The contrary opinion was also 
expressed that Adalti Panchayats are not unsuccessful every¬ 
where and in fact are doing well in some places, depending on 
the persons constituting the Adalti Panchayat. An important 
section of the public thought that the Adalti Panchayats would 
have worked much better if some kind of training were given 
to the Panches. It is because of ignorance of law and proce¬ 
dure that the Adalti Panchayats are sometimes giving perverse 
judgments and are thereby becoming unpopular. It was 
even suggested that the members of the Adalti Panchayats 
should be given training like junior Magistrates on probation. 
There was complaint that some.members of the Adalti Pancha¬ 
yats are instigating the parties to file cases so that they may 
be in a position to grant favour to one party or another. 
There is also complaint that some Adalti Panchayats are 
misusing their powers and harassing certain parties because of 
personal illwill. Instances have also been cited where 
an Adalai Panchayat decided suits which were 
beyond its jurisdiction. But all shades of opinion seem to 
agree that the Adalti Panchayats have been successful in a 
great measure in settling cases by compromise. The allega¬ 
tions or complaints have been directed mainly against 
disposal of eases where the parties could not be brought to a 
compromise. 

The Committee went into the details of the case records 
of some Adalti Panchayats. One typical case may be 
mentioned here. We noticed that inordinate delay occurred 
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in the disposal of criminal cases as well as civil suits by the 
Adalti Panchayat in spite of the provisions in the Orissa 
Grama Panchayats Rules that a case or suit should be 
disposed of within six weeks of its institution. The average 
time of disposal was found to be between five to six months* 
Although the Rules provide for the Adalti Panchayats 
holding local enquiry in respect of any disputed matte r 
between local parties, the provision was not being availed 
of at all. The Panchayat was not inspected by anybody 
except the Munsif. We checked u£ a case where the parties 
were residents of the headquarters village of the Adalti 
Panchayats ; but even there, the usual procedure of issuing 
summonses and hearing evidence in the office of the Adalti 
Panchayats were resorted to. It was also found that the 
appreciation of the evidence taken was poor and sometimes 
material facts were omitted from consideration in coming 
to a decision. The President of the Adalti Panchayat 
explained the difficulties in holding a local enquiry. He 
agreed that holding a local enquiry might lead to quicker 
disposal of a case ; but he apprehended that the Adalti 
Panchayat might be accused of taking sides with one party 
or the other if it held local enquiries. We got the impression 
that the spirit behind the establishment of the Adaltj 
Panchayats has not been understood by the members of the 
Adalti Panchayats. As a result, the Adalti Panchayats 
were functioning exactly as ordinary criminal courts. We 
also gathered that criminal cases are not always being trans* 
ferred to the Adalti. Panchayats by the Subdivisional Magis' 
trates as required by the proviso to section 64 of the Orissa 
Grama Panchayats Act. The above defects appear to be 
common in almost all the districts we visited. Generally, the 
number of institution of civil suits was not much because of 
the fact that the pecuniary jurisdiction of the Adalti Pancha¬ 
yat is limited to only Rs. 25. 

In the Government resolution appointing this Committee, 
the complaints regarding the working of Adalti Panchayats 
were stated to be as follows :— 

(а) It is said that in many places, the Adalti Pancha¬ 

yats are not working satisfactorily ; 

(б) It is alleged that there is abuse of power in places 

in the matter of settlement of disputes. 
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As against this it was mentioned that there is a volume 
of opinion that the Adalti Panchayats in places are doing 
good work and are meeting the purpose for which they have 
been formed to a very large extent. We will now attempt to 
sum up our impressions on these two questions. If disposal 
of cases is taken to be a criterion, the Adalti Panchayats in 
general must be said to be working well ; but in our opinion, 
this fact underlines the strength as well as the weakness of 
the Adalti Panchayat set-up at the same time. It is our 
experience that wherever a disputed case has been referred to 
an Adalti Panchayat for decision, it has not been able to 
do justice and come to satisfactory decision. We have found 
that in many cases, the decisions given by Adalti Panchayats 
have been reversed by the Subdivisional Court due to defective 
procedure and wrong finding. On the other hand, these courts 
have been very successful in compromising a large number of 
petty disputes. We also think that the proper and suitable 
type of persons are not being attracted to the Adalti Pancha¬ 
yat through the process of election. We are of the view 
that the Adalti Panchayat has been able to establish itself 
only as a compromising body in the village among the rural 
people but has not been able to discharge its duty as a full- 
fledged Village Court. It is admitted that by compromising 
cases, it has been able to give some satisfaction to the rural 
people and saved them from unnecessary expenses but the 
objective of making justice cheap and prompt in rural areas 
has not been achieved for all categories of cases. As regards 
abuse of powers in settlement of disputes, the complaint will 
seem to be true in some cases but its number may not be 
very large. 

In consideration of the above facts, we would recommend Recommeu- 
the following meas ures. The members of the Adalti Panchayat datl0na ‘ 
should not be elected but they should be nominated by the 
Panchayat; and the nominated members shall elect from 
amongst themselves, a person to act as the President of the 
Adalti Panchayat. The names of the members of the 
Adalti Panchayat so nominated and of the President 
shall be notified in the Gazette according to the existing 
practice. Tne members of the Adalti Panchayat may 
or may not be members of the Grama Panchayat, but they 
should be residents of the Grama Panchayat concerned. 

It is recommended that they may be nominated, as far as 
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possible, unanimously. We also consider it necessary that 
an Adalti Panchayat should be established in every Grama 
Panehayat of the State and its jurisdiction should be co-exten- 
sive with that of the Grama Panchayat concerned. In the 
case of backward areas referred to in Chapter IX of ou r 
Report, it will be optional for the Government to establish 
Adalti Pane hay ats after judging the circumstances of each 
Panchayat. The President and the members of the Adalti 
Panchayat shall hold office for a period of three years and 
shall be eligible for re-appointment for subsequent terms. 
There should be a provision that the President and the 
members of an Adalti Panchayat shall be removeable by the 
District Magistrate, after due enquiry, in case of inability or 
misconduct. The proceedings of the Adalti Panchayat shall 
be generally open to the public ; but the President of the 
Adalti Panohayat shall be competent to exclude the public 
generally or any particular person from witnessing the proceed¬ 
ings if he thinks it necessary. We also consider it expedient 
that the only function of the Adalti Panchayats will be giving 
an award in cases where the parties come to a compromise* 
This is further explained below :— 

When anybody has any complaint to make of a nature 
whioh is mentioned in section 64 of the Act, he shall file a 
complaint before the Adalti Panchayat. It is recom¬ 
mended that the jurisdiction of other Magistrates will 
be excluded in this category of cases. The Adalti Panchayat 
will visit the spot at the quickest possible time and enquire 
into the dispute first hand, from the witnesses cited and not 
cited by the party. They will look into the circumstantial 
evidence in order to find out the truth of the allegation. After 
making an estimate of the true facts regarding the narrations, 
they may make a report. If they come to a finding by a 
majority that the case is a false one, then the case will be 
dismissed and no revision will lie against this dismissal. If 
they come to a finding that the case is true, they may record 
accordingly. If they come to a finding that the facts are 
twisted, they may make a report that the fact, according 
to them, is something different from what is stated by 
the complainant. In the last, they will give their reasons 
as to why they have come to such a finding. They will 
ask the offender to retribute to the complainant to the 
extent his action demanded. If the offender agrees to 
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pay the retribution, the case will be disposed of accor¬ 
dingly. The accused, instead of paying the retribution 
as settled by the Adalti Panchayat, may give in 
writing that he would beg apology and make suitable 
amends to the wronged person so that the complainant 
may agree to excuse him and accept his apology. If the 
complainant anc! the accused agree between themselves, 
without even, payment of retribution settled by the 
Adalti Panchayat, the case will be disposed of accord¬ 
ingly. If the accused challenges the decision of the 
Adalti Panchayat and is not willing to make amends for 
the wrong action found against him, he may lodge his 
challenge before t ie Adalti Panchayat, in which case the 
Adalti Panchayat will at once send the proceedings to the 
nearest Magistrate having power of cognizance. Thereupon, 
the Magistrate will take cognizance on that report treating the 
facts stated therein as prosecution case. We consider it 
necessary at this stage to provide that the accused will be 
made to sutler pecuniary loss if he challenges the decision of 
the Adalti Panchayat frivolously or without sufficient 
justification. If die decision of the Magistrate is against the 
accused or, in other words, if the decision of the Adalti 
Panchayat is upheld by the Magistrate, then the Magistrate 
will have the power to award a cost against the accused which 
will be payable to the complainant. This procedure, we 
believe, will tend to discourage too many references being 
made to the Magistrate in respect of matters decided by 
the court, of the Adalti Panchayat. In adopting this 
procedure, it maj be necessary to amend certain sections like 
Section 190 (1) (c) of the Criminal Procedure Code and adding 
of some new sections thereto. The Criminal Procedure Code 
being in the Concurrent List in the seventh schedule of the 
Constitution, it is within the competence of the State Legisla¬ 
ture to bring about the amendments. 

Similarly, those types of cases which are reserved under 
the present Act for disposal by the Adalti Panchayat in the 
civil side, the plaints may be filed before the Adalti Pancha¬ 
yat and oral complaints may also be made. The Adalti 
Panchayat may do all that is necessary for disposal of the civil 
dispute. They may take the assistance of amins or surveyors 
(official or non official) with the consent of the parties, 
if it relates to land dispute and take such othqr 
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evidence necessary for disposal of the case. If 
the parties agree to the decision of the Adalti Panchayat, 
it will at once pass a decree accordingly and the decree will be 
executable in a Munsiff’s or Sub-Judge’s Court having 
jurisdiction over the area ; just as an award is executable 
when it is passed by the Registrar of Co-operative Societies. 
If the parties are not agreeable, then a similar report will be 
sent to the Civil Court concerned which will treat it as a 
plaint over which it will give a decision after taking evidence. 
Here also the Civil Court will have the power to award costs 
against the party who disagreed with the Adalti Panchayat 
decision, in case such decision is upheld by the Civil Court. 
The procedure suggested above may be brought about by 
suitable amendments to the Orders and Rules in the Civil Pro¬ 
cedure Code, which are permissible. The amendments that 
will be necessary in the various existing legislations in order to 
implement our recommendations in this Chapter are stated in 
Appendix XIV, 



CHAPTER XII 
CONCLUSION 


In the preceding chapters we discussed what, in our 
opinion, appear to be the causes of the pr. sent unsatis¬ 
factory working of the Panchayats in the State. We have 
also given our suggestions as to how the present defects 
could be removed and the Panchayats could be enabled to 
develop and function properly as units of local government 
according to the spirit of the Constitution and the needs of 
the times. We would, however, like to emphasise here 
that the desired improvement cannot be brought about 
merely by an amendment of the Act and the Rules or the 
administrative tightening up of control by the supervising 
authorities. In che last analysis, the Panchayat embodies 
the hopes and aspirations of the people and provides a moans of 
giving shape to them. The quality of the human material 
constitut ing the Panchayat wilt necessarily be reflected in its 
composition and working. It is the leadership in the village 
that will determine the future of the Panchayat administra¬ 
tion. It is, therefore, of the utmost importance that this 
human material should be properly guided and utilised. 
In this respect, we think that the leaders of the public 
opinion, particularly the elected representatives ol the people, 
have a special responsibility to discharge. They should use 
their position 03 ' influence and make available their mature 
guidance and advice to the officebearers of the Panchayats 
as well as the local residents so that the Panchayats 
could develop and function on correct lines. The 
establishment of Panchayats being a directive principle of 
the Constitution of India, this institution deserves to 
be kept above all conflicts of a political nature. It 
is necessary that this position is properly appreciated 
by the political leaders and they do all that is necessary 
to ensure that party faction does not enter into the fabric 
of the Panchayat and create difficulties in its working. They 
should encourage a healthy spirit of co-operation and 
corporate living among the rural people so that the Panchayat 
may truly represent them and evolve into a powerful instru¬ 
ment for securing to them the benefits of the local self-govern¬ 
ment and help in building up self-contained and self-sufficient 
administrative units consisting of a peaceful community living 
with happ.ness and contentment. 
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Before concluding, we would express our sincere thanks 
to the various witnesses who, by their frank expression of 
opinion, have helped us in appreciation of the working of the 
Panchayats in the State and in shaping our recommendations 
for their improvement. We have got all possible co-operation, 
hospitality and help from the district authorities in the 
districts we have visited and our thanks are due to them. We 
are also grateful to the several departments of Government 
for having made available to us important materials in 
quickest possible time which have been helpful in writing this 
Report. Special thanks are due to Shri Mazumdar, our 
Secretary, who spared no pains to help us in appreciating the 
evidence, formulating the issues and writing out the Report. 
His ever willingness to work and his intelligent grasp of the 
problem have been of great assistance to us. At the end we 
must place on record the unstinted co-operation and willing 
service we received from the staff who never grudged to work 
at odd hours at our behest. 

Two of us, who hap; en to be members of the Govern¬ 
ment, would like to make it clear that the views and sugges¬ 
tions contained in this Report do not bind or commit the 
Government in any way. 

The Gommittee completed its business in ten sittings 
covering a period of 33 days, vide Appendix XV. 

DINABANDHU SAHU Chairman 

SANTANU KUMAR DAS Member 

YATIRAJ PRAHARAJ 
HRUSHIKESH TRIPATHY 

* HARIHAR DAS 

* RAJBALLABH MTSHRA 

* NISHAMANI KHUNTIA 
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Secretary 

Bhubaneswar 

The 31st March 1958 


* Subject to » note of dissent. 



129 


Note of dissent by Shri Harihar Das 

I have the following differences with the views expressed in the 
general Report:—< 

Article 40 of the Constitution of India lays down that “ the State 
shall take steps to organise Village Panehayats and endow them with 
such powers and authorities as may be necessary to en tble them to 
function as units of self-government In our State, uptil now, 
village panchayat organisation has not developed on the bass of these 
broad principles. It was expected that after the Anchal Sa-an Act is 
enforced, the village panehayats will assume their proper place under 
Anchal Sasan. But since Anchal Sasan Act lias been kept in abeyance 
for a pretty long period, the growth of Grama Panehayats is stunted. 
Unfortunately, the Committee has not put the proper emphasis on the 
principles on which village panehayats should develop as is envisaged 
in the Constitution. Even the Congress Village Panchayat Committee 
appointed by the All-India Congress Committee, in its report says, 
f< as a matter of fact, the Committee feels that the basic principles 
underlined in the Indian Constitution can be adequately fulfilled only 
if a serious and systematic attempt is made to bring about decentrali¬ 
sation of social, economic and political power in the country I 
cannot agree with the opinion that the emphasis should lie on develop¬ 
ing the Grama Panehayats as development councils only. 

Regarding the size of the..Grama Panehayats, I consistently 
argued inside the Committee to reduce its present unwieldy size, 
because many of the evils done by the Grama Panehayats in our State 
could be rectified if the size was small, that is, one Panchayat for a 
group of villages consisting of roughly 2,000 to 2,500 people. In that 
case, the people would take more and more interest and can have close 
contact with the affairs of the Grama Panchayat and will render willing 
co-operation in matters of taxes, subscriptions and execution of 
development works, being guided by a local spirit. But this was 
opposed on the only plea that this will increase the number of Grama 
Panehayats manifold in the State and which will throw a great burden 
on the State revenues. If we expect that the Grama Panehayats have 
to develop as the nucleus of our democratic sot-up, then we cannot but 
spend the amount necessary to develop that democratic organisation 
below and in order to do that we have t > curtail the unnecessary 
expenditure at the top heavy administration. Also, to me it appears 
that the majority report has fixed the size keeping in view the number 
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of Village Level Workers available. But the proper thing would 
have been to decide about the size and then to take measures to 
increase the number of Village Level Workers within a definite period 
of time. If the Panchayats become smaller in size, one Village Level 
Worker can also look after more than one Panchayat. 

I have agreed that one single Panchayat Tax should be levied ; 
but in areas where people are paying Choukidari tax, they should be 
exempted from it. If the Choukidars are separated from t! e control 
of the Panchayat, thereafter no Choukidari tax should be levied 
besides this single Panchayat tax. This compulsory single Panchayat 
tax should not be given effect to before the beginning of the Third 
Five-Year Plan and the present system of optional panchayat tax 
should continue. The Grama Panchaiyat will have the right to exempt 
any category of people from taxation on the ground of their economic 
condition. 

The development cess which has been suggested to be levied at the 
rate of Re. 0-3-0 per rupee ought to be Re. 0-2-0 per rupee since the 
present rate of cess in most of the areas comes to an average of Be. 0-2-0. 
No deductions on account of previous co nmitments out of this 
collection should he made and the entire collection should go to the 
“ Subdivisional Rural Development Fund ”. 

I suggest that instead of 5 per cent of the land revenue being 
credited to the Grama Fund, it should be 10 per cent for some years 
to come. 

As regards appointment and transfer of Panchayat secretaries 
it should be done by the Panchayat with the approval of the District 
Magistrate. 

If a member of the Grama Panchayat fails to attend consecutively 
in three Panchayat meetings, he will los« his membership. 

I agree with the duties and functions of the Panchayats as has 
been suggested by the Committee, but they should riot be in order 
of priority and importance. Certain duties and functions have been 
starmarked to be performed by a Panchayat with prior approval of the 
Government. There need not be such distinction among the duties 
and functions. 

I do not agree that all big Panchayats in semi-urban areas should 
go under the Notified Area Councils. I suggest that only sub- 
divisional headquarters should go under the Notified Areas Counci ! 
for the present. 
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I aeree that the term of office of Grama Panchayats should be five 
years but in that case the right of recalling the members should be 
given to the electorate. 

In constituting village panchayats, care should be taken that more 
than one village with a population of 2,000 to 2,500 should not be 
tagged together. 

The main causes of the improper work : ng of the Panchayats are 
due to ignorance of the present complicated Grama Panchayats Act 
and the Pules, on the part of the Panchayat members ; ’ack cf 
proper understanding regarding the spirit of Panchayat functioning; 
failure on the part of the officials to render necessary assistance to 
develop it as a self-governing body. On the other hand, certain 
officials treat the Grama Panchayats as a subservient organisation to 
execute certa'n development works at their behest. Unless the very 
att itrde of the Government towards the Panchayats changes, there is 
little hope of the Panchayats developing in the lines envisaged in our 
Constitution. 


HARIHAR DAS 
31-3-1958 
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Note of dissent by Shri Rajballabh Mishra 

Regarding Chapter VTH of the Draft Report, I wish to disassociate 
myself with the recommendations made in pages 101 and 102 under 
heads (c) and (h) (in) respectively. 

RAJBALLABH MISHRA 
31-3-1958 
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Note of dissent by Shri Nishamani Khuntia 

Since I have got very serious differences with the Committee in 
connection with their recommendations on both fundamentals and 
practical aspects of the Grama Panchayats and Adalti Panchayats, 
I hereby give my views on them for the consideration of all concerned. 

Background of the Committee 

The circumstances under which the State Government constituted 
this Committee and the terms of reference which were given not only 
to this Committee but also to the Administrative Enquiry Committee 
leads one to seriously think about the intention of the Government. 

It is said that the Government have received the following 
complaints against the Panchayats, namely :— 

(а) there has been abuse of powers in the matter of taxation by 

some Panchayats ; 

(б) many Panchayats do not venture to impose taxes and try to 

depend entirely upon Government for funds for local 
development; 

(c) people are very reluctant to render voluntary service as 

members of the Panchayats in some areas, and 

( d) in some places members of the Panchayats appear to look 

forward to compensate themselves by improper means for 
the services they are to render voluntarily. 

Regarding Adalti Panchayats also the same nature of complaints 
said to have been made before the Government, namely in majority of 
cases the Adalti Panchayats are not working satisfactorily. In 
particular it Has been alleged that there has been abuse of powers by 
some Adalti Panchayats in the matter of settlement of disputes. 

The Government set up this Committee to assess the work of the 
Grama Panchayats and Adalti Panchayats with a particular reference 
to the above charges and desired to be advised as to— 

(i) how far the allegations of bad work and bad approach to 
their responsibilities made on the Grama Panchayats and 
the Adalti Panchayats are true, 
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(it) whether considering the volume of mischief it is necessary to 
provide changes and safeguards in the Act and the Rules 
to make the Grama Panchayat Scheme and Adalti 
Panchayat Scheme more useful and satisfactory or whether 
the administrative tightening up of control will be sufficient, 
and 

(in) the methods by which and the directions in which the Act 
and the Rules made thereunder can be improved or the 
tightening up to give better results. 

Unwise step for assessment of work 

The Grama Panchayats Enquiry Committee has been asked to 
make assessment of the work of the Panchayats in view of the allega¬ 
tions referred to above at a time when the entire State has not been 
covered with Panchayats according to the intensive Grama Panchayats 
Scheme. Prior to this Scheme some experimental Panchayats were 
constituted. After experiencing several defects in the system itself the 
State Government decided to effect some important changes in the 
constitution of the Panchayats like vote by secret ballot, etc., and 
introduced this intensive Grama Panchayat Scheme only two years 
back. According to this Scheme Panchayats were constituted first in 
the ex-State and scheduled areas and this Scheme is being introduced 
in the Plains in current year where the elections of the members of the 
Grama Panchayats are over and they have just started functioning 
excepting a few where the election of tho Saipanch are still not over. 
Unless the entire State is covered with Panchayats and are allowed to 
function for at least two to three years, it is most unwise to think of 
the assessment of their work. Besides the assessment of work of the 
Panchayats of the ex-State areas, formed two years back, cannot be 
taken to be standard as the Panchayats of the Plains will be of a 
different category as compared with the Panchayats of the ex-State 
areas. Hence, the field study, even if conducted honestly by the Com¬ 
mittee, cannot reveal any correct assessment since it is too early 
a step. 


Wild Allegations 

The so-called allegations said to have been made before the 
Government against the Panchayats may also be analysed in the 
present context. Anybody having contact with rural life knows it 
perfectly well that wild allegations of serious nature are very often 
made aginst the members, Sarpanch.es and the Panchayats as a whole 
by persona who either have been defeated in the election of the 
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membership of the Panchayat or Sarpanchship. Such allegations will 
continue for a year or two till a cool atmosphere prevails. Hence, no 
wise men should take notice of such allegations made during or after 
elections. I do not understand, why our Government took so serious 
notice of these allegations although they have much experience of such 
wild talks during and after elections. 

In this democratic State the people’s representatives are running 
the administration both at the Centre and the State level, in the 
capacity of Ministers. Serious allegations of corruption and nepotism, 
etc., are being made against those Ministers. But they are not being 
taken into consideration although some of such allegations are very 
specific and definite in character. But none of the allegations said to 
have been made before the Government are specific or definite but all 
are general and a ague in character. Hence it is a pity why the State 
Government have become too much sensitive against the^e Panchayats 
on these wild allegations. 

Wrong Findings of the Committee 

The Committee after their field study have given their findings 
upon the charges made which deserve consideration. I, as a member 
of this Committee, was very keen to ascertain during our field sudy as to 
how far the allegations made before the Government against the Pancha¬ 
yats are true. The findings of the Committee itself reveal that— 

(a) there is abuse of powers in the matter of taxation by some 

Panchayats ”, 

(b) many Panchayats do not venture to impose any tax and try 

to depen^d entirely on Government for funds for 
development. 

(c) the allegation that members of the Panchayats are reluctant 

to render voluntary service is “ to some extent ” true ; 

(d) the allegations that Panchayat members compensated them¬ 

selves by improper means for the service they are to 
render voluntarily is true “ in isolated cases only ”. 

The phrases used by the Committee in their findings, as underlined 
by me above, are worth noticing. Although the Committee has not 
fully corroborated the allegations made against the Panchayats they 
have not dismissed the charges altogether and have used peculiar 
terminology to corroborate the charges partially. 
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The Committee has discussed this matter iu Chapter IV. The 
findings of the Committee are not based on any data. Regarding 
abuse of powers in taxation, the Committee admits that in one case the 
Committee went in detail into the matter and found that the allegation 
was incorrect but the Committee in the same para, have noted, “ We 
have reasons to believe that there has been abuse of powers in few cases 
in fixing the assessment The Committee have neither ascertained 
what was the exact number of these “ few cases ” and what is the 
percentage of the total number of Panchayats who have since assessed 
rates nor do the Committee say that it has gone in detail into any of 
these “ few cases ” to prove its authenticity. Even assuming that the 
cases brought to the notice of the Committee are genuine, if the 
numbers become one or two in one hundred cases, it cannot be a 
general charge against the Crama Panchayats and I strongly claim, as a. 
responsible member of the Committee, who has covered the entire area 
of the field study with the Committee, that no materials worth noting 
could come to the notice of the Committee which would necessitate 
such findings. Similarly, also regarding the charge that some members 
of the Panchayats compensating themselves by improper means, the 
Committee reports, “ We got definite allegations in some cases so far as 
Sarpanches are concerned”. ‘Definite allegations’ without being 
substantiated either fully or prtially should have not been taken notice 
of and these allegations iu some cases are still misleading. If, out of 
2,341 Sarpanches at present, five to ten Sarpanches commit such 
mistakes, should it bo taken up seriously by any responsible Committee 
and would it necessitate this finding ? 

Hence, I am. very sorry to say that a responsible Committee like 
ours should have not come to such findings on such allegations of 
serious nature, without any definite data. 

Status of the Panchayats reduced 

The Committee entirely basing upon inadequate datas and wrong 
findings on the charges made against the Panchayats have reduced the 
status of the Panchayats to mere development Committees to execute 
local contracts only. In Chapter V of the Report, the Committee 
concludes that, “ the Panchavat has come to assume the character of 
development council for its local area in addition to its usual adminis¬ 
trative character and the emphasis is necessarily on the former 
aspect ”. But if the Chapters VII and VIII dealing with “ Duties and 
Functions ” and “ Financial Resources of the Panchayats ” respectively 
are examined critically, it will clearly reveal that the duties and 
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functions of a local authority as conceived in article 4 ) of the Constitu¬ 
tion have been negatived and attempts have been made to convert the 
Panchayats into local development committees to execute contracts. 

Five-Year Plan and Panchayats 

I admit that during the Plan period all the institutions, beginning 
from the Central Government up to the Grama Panchayats, shall have 
to take up some extra burden of work in their respective spheres, to 
bring about all round development within the frame work of the Plans. 
But it does nob necessarily mean that these institutions shall be 
devoid of their a:]ministrative or primary functions as administrative 
authorities. But I am sorry to say that the Committee have deviated 
from the very fundamentals of the Panchayats as local authorities and 
they are still harbouring under the impression that these institutions 
have been created and are functioning at the 3weet will of the State 
Government without recognising the fact that these institutions have 
been created by statutes on the directions of the Constitution. 

Duties and functions of Panchayats 

The Panchayats were given under statutes two types of functions, 
namely (1) obligatory functions and (2) discretionary functions. 
Obligatory functions indicate that the Panchayats shall compulsorily 
perform these functions and discretionary functions mean that they 
shall try to perform the duties assigned to them under this head. 
The Committee took a very peculiar attitude and held that since the 
Panchayats have no sufficient funds and they do not perform all the 
functions noted under the obligatory list, they should not be given any 
obligatory functions. Since it is an important matter, it deserves 
consideration. 

The Central and State Governments have got some obligatory 
functions which they are trying to perform as far as their funds permit. 
As for example, it is obligatory on the part of the Government to 
impart education. It does not mean that they have given scopes to 
all the persons for getting education. Similarly, Panchayats are 
expected to perforin these obligatory functions within the limits of 
their funds. If they are not allowed to have such compulsory duties, 
they cannot be local administrations. As I have told before, the 
Panchayats have been constituted recently and are being constituted 
at present under the intensive Panchayat Scheme. It is not expected 
of the Panchayats to perform all the duties immediately after 
Panchayat elections, which have created tensions among the village rg. 
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It will take some time to restore normal condition for effective 
functioning of the Panchayats. Hence, the same functions, both 
obligatory and discretionary, should be assigned to them which are the 
fundamental duties of the local authorities. In all other States such 
functions have been specifically assigned to the Panchayats. As 
regards the arguments of lack of funds, I may point out that the 
average income of our Panchayats are much more than the Panchayats 
of other States like U. P., etc. Again also the Panchayats shall get 
double the amount of Kendu-leaf grant which will be about Rs. 1,500 
per Panchayat even if Panchayats are reduced to 4,500 population 
and the present number is increased by another one thousand. But if 
the administrative functions, as recommended by the Committee, are 
accepted, it will not be obligatory on the Panchayats to perform and 
in that case there will be no uniformity of functions in each Panchayat 
as it is their discretion to choose their functions. Hence, the 
recommendations of the Committee to take away the obligatory 
functions are most reactionary and devoid of the fundamentals of the 
local authorities. 

Taxation 

The Committee has again recommended to take away the taxing 
powers of the Panchayats within their area to create funds. It has 
only given powers for raising one tax, i.e., Panchayat tax. The main 
argument cited by the Committee is that they do not venture to realise 
taxes for being unpopular. This is more truo with the State Govern¬ 
ments who are terribly afraid of raising taxes for financing the Plan 
projects for fear of being unpopular with the people. For that reason 
their taxing powers are not being curtailed. Then why should the 
powers of the Panchayats be curtailed ? Of course, I do strongly feel 
that the Panchayats should not, at present, levy more than one tax, 
i.e., Panchayat tax and after being popular through their services to 
the people, they will be able to levy more taxes, which will then be 
acceptable by the people. Hence, taking away the taxing power is 
another effort to deprive the Panchayats of being local authorities. 

Population 

The population of the Panchayats i» another controversial issue. 
The Katju Committee on Village Panchayats recommends, in page 30 
of their Report, “ Local initiative can be developed only on the basis 
of one village body. But generally speaking, single revenue villages 
of 1,500 to 2,000 population should be the village panchayat unit”. 
In our State Panchayats are constituted up to 10,000 populatio . 
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I am glad that the Committee have ultimately accepted the position 
that a change is necessary in the size of Panchayats but it has taken 
a very wrong basis and it recommends that 4,000 should be roughly 
the size per Panchayat if the number of village level workers are 
increased. 

Now if we definitely feel that Panchayats as local authorities 
cannot function satisfactorily if the size becomes more than 4,000, it 
must be our first endeavour to effect necessary changes to make these 
units effective. The question of Village Level Workers is a temporary 
phase which will not exist after Plan period is over but the Panchayat 
is a permanent institution and shall be part and parcel of the national 
life. Hence, it is strange to suggest that the number of Village Llevel 
Workers will determine the fate of the Panchayats. So the population 
should be reduced to at least 4,000 if not 2,000. In scheduled area s 
the population should be half of the Panchayats of the Plains. This 
size has also been suggested by the Study Team of the Planning 
Commission and by the Choukidari Enquiry Committee for a “ village 
administration 

Panchayat and Choukidar 

Since the Panchayats take the shape of community organisations, 
the law and order assigned to the Choukidars should not be separated 
from the Panchayat. The Choukidars were the servants of the com¬ 
munity in the past and were being paid from Choukidari funds assessed 
and collected by the nominated Panchayats. The present elected 
Panchayats have taken the place of the former nominated Panchayats 
who should also control these Choukidars. These Choukidars were 
never under the Police in the past. They were being appointed and 
dismissed by the Collector. Hence, there should be no confusion 
between the Police and the Panchayats, so far Choukidars are 
concerned. 

The Committee further argues that the Panchayats have no funds 
to finance the Choukidars. The Panchayats shall collect the same 
Choukidari tax as before and pay the Chowkidars. And if the 
Choukidars are paid out of the consolidated fund as recommended by 
the Choukidari Enquiry Committee, there will be no difficulty. But 
if the Committee might be feeling that the old Choukidari tax will be 
revived and be realised by another agency (other than the Panchayat), 
then they are mistaken. Because in that case people will not pay 
Panchayat tax in addition to the former Chukidari tax. Hence, the 
arguments of the Committee are not at all sound and they are harbour, 
ing under prejudices against the Panchayats. The Choukidars should 
be placed under the Panchayats. 
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Adalti Panchayat 

As regards Adalti Panchayats, the Committee has given a strange 
recommendation which is neither prevalent in any other State nor it 
conforms with the basic conceptions of the Adalti Panchayats 
commonly known as ‘ Nyaya Panches 

The Committee giving findings on the charges against the Adalti 
Panchayats regarding abuse of powers have again used the same terms 
that the complaints seem to be true in isolated cases but the number 
of such cases may not be large. This finding also does not carry any 
meaning. 

In this connection, Dr. K. N. Katju says “ Indeed, sometimes it is 
really painful to see the habit of wholesale and general condemnation 
of Panchayats in certain quarters. The Panchayats are condemned 
almost with a relish ”. ( Village Panchayat in India, p. 782.) 

As regards the functions, the Committee has recommended to take 
away the powers of the Adalti Panchayats to try cases and they 
should only be empowered to compromise cases. The Committee has 
given the reasons for such recommendation that in many cases the 
decision given by Adalti Panchayats have been reversed by 
Subdivisional Magistrates due to defective procedure and wrong 
finding. 

As a reply to this argument adduced by the Committee, I may 
further quote Dr. K. N. Katju who says in the same page that “ when I 
hear of such complaints, I am tempted to think that we must not allow 
our mind to be prejudiced too much by stray complaints. Take for 
example, revision against the decision of the Panchayats will go before 
the judges and the High Court. As I have said above, the number of 
revisions is about 6,000 out of over three lakhs of cases, and sometimes 
the High Court Judge may make strong stricture against the 
Panchayats arising out of the proceedings before him in that case. 
.Throughout the world, in every kind of judicial adminis¬ 
tration you come across a few cases where the subordinate judicial 
courts make mistakes and those mistakes are set right by courts on 
appeal. But you do not condemn a judicial structure as imperfect, nor 
the vast majoriry of judges, simply because one of them goes wrong. 
Similarly, my entreaty is that Panchayats, as a whole, should not be 
condemned for the imperfections of a few 

But our Committee has given a strange recommendation to take 
away all powers from the Adalti Panchayats for trying the cases, 
w hich is a fundamental deviation from the very conception of the 
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Adalti Panchayats. Such recommendation is being made at a time 
when the All-India Self-Government Ministers’ Conference held at 
Simla in the year 1954-55 have suggested to give more cases of criminal 
and civil nature for trial by the Adalti Panchayats. If the recom¬ 
mendations of the Committee be accepted, it will negative the idea of 
imparting cheap justice at the door of the villagers in order to avoid 
the expenses of the Court. The suggestions made by the Committee 
that the Adalti Panchayats will compromise cases will also prove futile 
as no body will care to accept their arbitrations if they shall have no 
power of punishment. About 90 per cent or more of the cases filed 
before the Adalti Panchayats have been disposed of by compromise 
only because they had the power to punish. Had there been no power 
of punishment, this compromise would have not been effected. 

Under the circumstances as stated above, I am led to believe that 
the State Government having been motivated to take away powers 
from the Panchayats set up this Committee under the guise of these 
wild allegations. [ an! very sorry to note that the Committee have 
also made recommendations to satisfy the desire of the State Govern¬ 
ment to that extent. It is not an isolated instance of such motive 
of the State Government. They have made systematic attempts not to 
decentralise power5 to any such institutions and for that reason the 
Anchal Sasan Act has been made ineffective although the legislature 
took so much trouble to make such enactment. 

I am further astonished to note that the recommendation of the 
Committee, as intended by the State Government, does not conform 
to the principles laid down by the Planning Commission and the 
Government of India. I do not know how the State Government 
venture to go ahead with such reactionary ideas which arc quite alien 
in the present day world. 

I hope, all the democratic minded persons shall oppose these 
recommendations tooth and nail in order to save the decentralised 
democratic institutions from the clutches of those who do not desire 
to part with power to such democratic bodies. 


NISHAMAM KHUN TEA 
31-3-1958 
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APPENDIX I 

1. Political and Services (Grama Panchayat) Department Resolution No. 4015, 

dated the 20th May 1957 

The Government of Orissa enacted the Orissa Grama Panchayats Act, 1948 and 
made subsequent amendments thereto in order to set up Grama Sasans 
(popularly referred to as Grama Panchayats) as units ( for decentralisation of the 
administration in order to obtain greater co-operation from the people for the 
administration of the State of Orissa. The State Government have embarked on 
a programme of covering the entire State with Grama Sasans at an early date. 
In the greater part of Crissa the Panchayats have already bean functioning for 
some years and in some areas they are yet in a formative stage. For creating 
enthusiasm far local administration and development of their areas the Grama 
Sasans have been empowered to levy taxes and fees and tolls in certain specified 
spheres. Certain complaints have been brought to the notice of Government in the 
working of these bodies. The allegations are as follows :— 

(a) There has been abuse of powers in the matter of taxation by some 
Panchayats. 

( b ) Many Panchayats do not venture to impose any taxes and try to depend 
entirely upon Government for funds for local development. 

(c) People are very reluctant to render voluntary service as members of 
Panchayats in some areas. 

(d) In some places member of the Panchayats appear to look forward to 
compensate themselves by improper means for the service they are to render 
voluntarily. 

2. The Orissa Grama Panchayats Aot, 1948, has provided for creation of 
Adalti Panchayats for settling petty disputes both of a civil and criminal nature, 
close to the locality of occurrence so as to save people from the unnecessary 
expenditure on petty litigation by having to take recourse to the normal courts of 
justice. The following complaints have been brought to the notice of Government 
in the working of Adalti Panchayats 

(a) It is said that in many places the Adalti Panchayats are not working 
satisfactorily. 

(ft) It is alleged that there is abuse of power in places in the matter of settle¬ 
ment of disputes. 

As against this there is also a volume of opinion that the Adalti Panchayats in 
places are doing good work and are meeting the purpose for which they have been 
formed to a very large extent. 

3. Government propose to have an assessment of the working of the Orissa 
Grama Panchayat Act in the field in order to come to a conclusion as to how far 
the complaints are correct and what changes are necessary in the Act or the Rules 
framed thereunder to make the law more serviceable, effective and mewe. dignified. 
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The State Government resolve, therefore, to appoint a committee to look into the 
working of the Gramh Panehayats arid Adalti Panehayats and to advise Government 
as to— 

(i) how far the allegations of had work and bad approach to their responsibili¬ 
ties made on the Grama Panehayats and the Adalti Panehayats are true ; 

(ii) whether considering the volume of mischief it is necessary to provide changes 
and safeguards in the Act and the Rules to make the Grama Panchayat Scheme 
and the Adalti Panchayat Scheme more useful and satisfactory or whether the 
administrative tightening up of control will be sufficient. 

(Hi) the methor s by which and the directions in which the Aot and the Rules 
thereunder can be improved or the administrative control can be tightened up to 
give better results. The Committee shall consist of the following :— 

(1) Shri Dinabondhu Sahu, m.l.a., (Minister for Industries Member 


and Mines). 

(2) Shri Yatiraj Praharaj, m.l.a. .. .. .. Do. 

(3) Shri Hrisliikesh Tripathv .. .. .. Do. 

(4) Shri Harihar Das, m.l.a. (j ska) . .. .. Do, 

(5) Shri Ra jballabh Misra, m.l.a. .. ,. .. to, 

(6) Shri Nishamani Khuntia, jm.l a. . .. -. Do. 

(7) Shri Ananta Tripathy, m.l.a. .. .. Do. 


Shri Dinabandhu Sabu, Minister for Industries and Mines, shall be the Chairman, 
of the Comrailtee ai d the Director of Grama Panehayats shall act as the Secretary 
to the Committee. 

4. The Commitlee is required to submit their report by the end of December 

1957. 


5, The non-ofii( ial members of the Committee shall be entitled to travelling 
allowance and f1 ; i y allowance according to Finance Department Resolution 
No 18937-F., dated the 6th August 1955. 

2. Corrigendum l^o. 4582, dated the 1st June 1957 

In the resolution of the Government of Orissa in the Political and Servioes 
(Grama Panchayat) Department No. 4016-IX-70/57-G. P., n ated the 20th May 1957, 
ublislrd at page 239 of the Supplement to the Orissa Gazetts, dated the 24th May 
1957 read “ Shri Ananta Charan Tripathy, m.l.a., ” for the words “ Shri Ananta 
pTripathy, m.l.a V 
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3. Political and Services (Grama Panchayat) Department Resolution No. 6234, 

dated the 12th August 1957 

Whereas the Government of Orissa in the Political and Services (Grama 
Panchayat) Department’s Resolution No. 4015-G.P., dated the 20th May 1957 
read with Corrigendum No. 4582-G. P., dated the 1st June 1957 had appointed a 
Committee to look into the working of the Grama Panchayats and Adalti Panchayats 
and to advise Government about matters mentioned therein ; 

And whereas the State Government have felt it neceesary to take another 
member as named herein in the said Committee with effect from the 30th July 1957 ; 

It is hereby resolved that in the said Committee after serial No. 1, tho 
following shall be inserted, namely :— 

(2) Shri Santanu Kumar Das, m.l.a., Member 

(Deputy Minister for Co-operation, Forestry and Grama Panchayats). 

The existing serial Nos. 2 to 7 in the resolution above referred to shall be 
renumbered as serial Nos. 3 to 8. 


4. Political and Services (Grama Panchayat) Department Resolution No. 153, 
dated the 13th December 1957 

Subject —Appointment of a committee for looking into the working of the 
Grama Panchayats and Adaiti Panchayats in the State and advising 
Government as te the steps to be taken for making the Grama 
Panchayat Scheme a rid Adalti Panchayat Scheme more useful and 
satisfactory. 

Read— 

1. Political andjServices (Grama Panchayat) Department’s Resolution 

No. 4015, dated the 29th May 1957. 

2. Corrigendum No, 4582, dated the 1st June 1957 

3. Political and Services (Grama Panchayat) Department’s Resolution 

No. 6234, dated the 12th August 1957. 

The Inquiry Committee constituted by Government in the above Resolutions 
was required to submit its report by the end of December 1957. The Committee has 
requested for an extension of time till the 28fch February 1958 for the submission of 
report on the grounds that it is necessary for the Committee to tour some other 
impoitant districts in the State and to examine some important materials as part of 
its enquiry. Afler careful consideration Government have resolved that in view of 
the grounds stated above the term of the Committee shall be extended till the end of 
February 1958 and that tho Committee shall submit its report to Government by the 
28th February 1958. 
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5. Political and Services (Grama Panchayat) Department Resolution No. 4877, 

dated the 28th March 1958 

Subject —Appointment of a Committee for looking into the working of tho 
Gr, ina Panel ayats and Adaiti Panchayats in the State and 
i d\ising Government as to the steps to be taken for making the 
Gn.ma Panchayat Scheme and Adaiti Panchayat Scheme moro 
useful and satisfactory. 


Read— 


1. Political and Services (Grama Panchayats) Department’s Resolution 

No. 4015, dated the 20th May 1957. 

2. Corrigendum No. 4582, dated the 1st June 1957. 

3. Political and Services (Grama Panchayats) Depaitment’s Resolution 

No. t'234, dated the 12th August 1957. 

The term of tho Enquiry Committee constituted by Government in the above 
Resolutions was extended till the 28th February 1 >58, in Political and Services (Grama 
Panchayats) Department’s Resolution No. 153, dated the 13th December 1957 and it 
was requested to submit its report to Government by the 28th February 1958. The 
Committee has not been able to submit its report by the appointed date and has 
requested for a short, extension of time till the 31st March 1958, on the grounds that 
detailed discussions are necessary on the diaft recommendations of the Committee 
regarding duties, functions, financial resources and other important matters concerning 
Grama Panchayats before tho report is finally submitted to Government After a 
careful consideration of the facts stated above, Government have resolved that the 
term of the Committee shall be further extended till the 31st March 1958 and that the 
Committee shall submit its report to Government by the 31st March 1958. 
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APPENDIX II 

List of Witnesses examined by the Committee at Bhubaneswar 

Date Name of the witnesses 

30- 7-1957 .. 1. Pandit Raghunath Misra, General Secretary, Ganatantra 

Parisad, Orissa. 

2. Shri Rabindra Mohan Das, m.l.a., Praja Socialist Party 

31- 7-1957 ... 3. Shri Prananath Patnaik, m.l.a., Communist Party of India , 

Orissa. 

4. Shri Narayan Sahu, m.l.a., Socialist Party, Orissa 

1- 8-1957 5. Shri R. N. Singh Deo, m.l.a., Ganatantra Parishad, Leader 

of Opposition. 

6. Shri Girish Chandra Roy, m.a., Chandbali, district Balasore 

7. Shri H. K. Ghosh, r.A.s., Deputy Secretary to Government, 

Industries Department. 

2- 8-1957 .. 8. Shri Nityananda Mohapatra, m.l.a, Independent 

9. Shri R. P. Misra, m.l.a., Ganatantra Parishad 

10. Shri Somanath Misra, i.a.s., Deputy Seoreta'y to Government f 

Development Department. 

11. Shri K. Ramamurthy, r.A.s., District Magistrate, Cuttack 

3- 8-1957 .. 12. Shri Gobinda Mishra, Organiser of Grama Panchayats, 

Balasore. 

13. Shri Lalir, Mohan Patnaik, Organiser of Grama Panchayats 

Keonjhar. 

14. Shri Banabasi Patnaik, Organiser of Grama Panchayats, 

Khurda. 

15. Shri Balabhadra Panda, Organiser of Grama Panchayats 

Kalahandi. 

16. Shri Abhiram Swain, Organiser of Grama Panchayats, Cuttaok 

5- 8-1957 .. 17. Shri Gadadhar Dutta, m.l.a., Congress Party, Orissa 

18. Shri P. N. Mohanti, t.a.s., Secretary to Government, Home 
and Education Department. 

6- 8-1957 ... 19. Dr. Pandit Nilakantha Das, m.a., d. Litt. Speaker, Orissa 

Legislative Assembly. 

30- 1-1958 .. 20. Shri S. Nayak, m.a.,b.l., Under-Secretary to Government, 

Home Department. 

31- 1-1958 .. 21. Shri R. P. Padhi, i.a.s.. Secretary to Government, Revenue 

Department. 

3-2-1958 .. 22. Shri B. B. Bath, i.a.s.. Deputy Secretary to Government, 

Political and Services (Community Development) Department 

12-2-1958 .. 23. Shri A. Mishra, b.a., b.l., Legal Remembrancer and 

ex officio Additional Secretary to Government, Law 
Department. 

N.B .—In all 38 witnesses were requested to give evidence before the Committe 
out of whom only 23 appeared. 
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APPENDIX III 


( Grama Panchayats Enquiry Committee ) 

♦PRESS NOTE 


( Published from the 24th July 1957 to the 28th July 1957, tho 30th July 1957 to 

the 4th August 1957 and the 6th‘August 1957 to the 9th August 1957. ) 

Tho Government of Orissa enacted the Orissa Grama Panchayats Act, 1948 
in order to establish Grama Panchayats as units for decentralisation of the 
administration so as to obtain greater co-operation from the people for the 
administration of the State of Orissa. Accordingly, 2,344 Grama Panchayats have so 
far been established in the entire State of Orissa. According to this Act the Grama 
Panchayats have to perform various duties and necessary powers have been given to 
them to perform these duties. In accordance with the Aot Government have given 
powers to the Grama Panchayats to levy taxes, fees and tolls in certain specified 
spheres with the idea that they will be able to do various development works in 
their own areas and thereby gain the confidence, sympathy and enthusiasm of the 
people towards the Panchayat administration in the State. Government have also 
established Adalti Panchayats in order that they may dispose of local disputes in 
the village and thereby save the people from unnecessary expenditure on litigation. 
It has been brought to the notice of Government that in some cases Grama 
Panchayats have not been using their powers properly or are pulling such powers to 
misuse. Therefore with a view to remove these difficulties and to give proper 
advice to Government for the smooth conduct and management of Panchayat 
Administration, Government have appointed a Committee, namely the “ Grama 
Panchayats Enquiry Committee The Committee sha'l consist of the following 
members :— 

(1) Shri Dinabandhu Sahu, 

Minister for Industries & Mining 

(2) Shri Yatiraj Praharaj, m.l.a. 

(3) Shri Hrushikesh Tripathy 

(4) Shri Harihar Das, m.l.a (Aska) 

(5) Shri Rajballabh Mishra, m.l.a. 

(6) Shri Nishamani Khuntia, m.l.a 

(7) Shri Ananta Chaian Tripathy, m.l.a. 


Chairman 

Member 

Member 

Member 

Member 

Member 

Member 


The Committee is required to submit their report to Government by the end of 
December 1957. 


The public are hereby informed that any person interested in the Grama 
Panchayat and Adalti Panchayat administration may either individually or jointly 
convey to the Secretary of the Committee any suggestion or advice that ho wishes to 
offer regarding anything pertaining to the administration of Grama Panchayat, so 
that the Committee will recommend to Government to take proper steps with regard 
to such objections, allogations or advioe. Any person desiring to oommunicate with 
the Committee is requested to write to Shri Ajoy Kumar Mazumdar, i.a.s., Secretary 
to the said Committee and Director of Grama Panchayats, Orissa, Bhubaneswar. 


♦An Oriya translation of the Press Note was also published in the local Dailies. 
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APPENDIX IV 


Shbi A. K. MAZUMDAR, i.a.s. 

Director of Grama Panchayats & 
Secretary, Grama Panchayats 
Enquiry Committee, Orissa 


I>. 0. No. 39 


Bhubaneswar 
The 21-st August 1957 


Pear Sir, 

You know that the Government have appointed a Committee to advise them as 
to what changes are necessary in the Grama Panohayats Act or the Rules framed 
thereunder in order to improve the Grama Panchayat administration. The 
Committee have examined a number of witnesses representing different political 
views and officers concerned with the administration of the Grama Panchayats. 
For the reformation of the Grama Panchayats three suggestions have been made ) 
whereas for the reformation of the Adalti Panchayats five suggestions have been 
made. You will find all those suggestions in the Memorandum enclosed herewith. 

The Committee will be grateful if you kindly give your consideration to all 
those different suggestions, for these two olasses of Panchayats and state your 
preference for the different alternatives giving reasons therefor. If you do not 
acoept any of these alternatives, please suggest what changes should be effected in 
the Act and the Rules to have better administration of the Grama. Panchayat. 

The Committee would like to receive your views by 30th of September 1957. 


Yours sincerely 
A. K. MAZUMDAB 
Secretary 
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Memorandum on Grama Panchayats and Adalti Panchayats 

The Government got certain complaints about the working of the Grama 
Panchayats. They are as follows :— 

(а) There has been abuse of powers in the matter of taxation by some 

Panchayats ; 

(б) Many Panchayats do not venture to impose any taxes and try to depend 

entirely upon Government for funds for local development ; 

(c) People are very reluct int to render voluntary service a3 members of 

Panohayaus in some areas ; 

( d ) In some places members of the Panohayat appear to look forward to 

compensate themselves by improper means for the service they are to 

render voluntarily. 

2. On receipt of these complaints they appointed this Committee to assess the 
working of the Gr;.ma Tanchayats and to report to the Government how far the 
complaints are correct and what changes are necessary in the Act or the Rules framed 
thereunder to make the law more serviceable and effective. 

3. The Committee have examined a number of witnesses representing different 
political views and officers oonoerned in the administration of the Grama Panchayats. 

4. During the examination of the witnesses it became apparent that there are 
some psychological and financial difficulties which do not allow the Grama 
Panohayats to function properly and to realise the objective with which the Grama 
Panchayats were formed. 

5. It was disclosed during the examination of the witnesses that in an average 
Grama Panohayat the total expected iocome when all taxes are imposed is in the 
neighbourhood of Rs. 2,500 to Rs. 3,000. Out of this, the establishment expenses 
and the salaries of the Choukidars and Dafadars have to be met. When these 
expenses are met, it leaves only a sum of Rs. 1,000 to Rs. 1,200 in the hands of the 
Grama Panchayat. Wheu the sum available in the. hands of the Grama Panohayat 
is merely a sum of Rs. 1,000 to Rs. 1,200, there are various obligatory functions cast 
upon the Grama Padchayat under section 21 of the Act, The Grama Panchayat in 
making attempt to discharge those obligatory functions is not able to allot more 
than Rs. 100 to Rs 200 for each of those functions. Even when those functions are 
carried out with honesty and integrity, it does not meet a fraction of the demand in 
the Grama Panchayat area. The Grama Panchayat area with a population of 5,000 
to 7,000, commanding an area of 50 sq. miles roughly, is so large that a sum of 
Rs. 100 to Rs. 200 spent for those obligatory functions do not create an impression 
whereas ii becomes compulsory for the Grama Panohayat to impose taxes on all 
in order to discharge those functions. When the tax burden falls on all, the works 
done by the Grama Panohayat to meet the obligatory functions only benefits some 
and so it does not make the entire population living in the Grama Panchayat area 
psychologically prepared to undertake the tax burden for discharging those 
obligatory functions. 
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6. During the examination of witnesses it also became apparent that for getting 
a sizeable income it became necessary to enlarge the Grama Panchayat area to 
comprise a population of 5,000 to 7,000 in place of 1,500 which were originally 
provided in the original Act. When the area was enlarged to have a sizeable income 
the sense of unity and compactness was lost as it had to comprise many differen 
villages with a tradition of rivalry amongst them and some places active enmity 
This was also responsible for creating an atmosphere of party faction and a 
psychological atmosphere for resisting ta <*tion and looating headquarters. 

7. It was also suggested to the Committie that indirect taxation has become 
very heavy on the population for implementation of the Second Five-Year Plan. 
The expected result of increased employment has not yet been achieved. So when 
the people are still waiting for increased and more gainful employment in future, 
they have been made subject to increased taxation at the moment which accentuates 
the psychological reaction for resisting further taxation by Grama Panchayats. 

8. Due to these variety of reasons, the resistance to further taxation by th 
Grama Panchayat has become the notable feature in the Grama Panchayat ad minis 
tration. The psychological preparedness to undertake the burden of fresh taxation 
is not there due to the reasons aforesaid. 

9. Due to this reason a change in the administration of Grama Panchayat has 
become imperative. The changes suggested are— 

(a) Grama Panchayats may retain their present size but they may be relieved 
of their obligatory functions as provided under section 21 of the Aot. They may be 
encouraged to take more and more discretionary functions provided under section 22 
of the Act and by undertaking those discretionary functions more and more make 
themselves popular among the people. In discharge of those discretionary functions, 
a common economic life will develop in the Grama Panchayat area which, it is 
hoped, will pave the way for making "cal authorities for discharge of the 

obligatory functions. According to this suggestion, the Grama Panchayats will 
continue to be elected as it is oeing done to-day and will have the power to impose 
only one tax, that is, the Grama Panchayat tax, in place of so many other taxc a 
that are provided under section 44 of the Act. The Urama Panohayat tax will b 
imposed only in those areas where people are accustomed to pay Choukidari Tax 
The proceeds of this Grama Panchayat tax will be supplemented by 
the receipts from public properties and public undertakings by the Grama 
Panchayat, such as Hat, Ghat, Ferry, Pound, etc. The Grama Panchayats 
will be encouraged to develop fisheries, orchards, plantations and smaP 
industries in order to supplement the Grama Panchayat fund as well as to provide 
employment to the people. The Grama Panchayat will utilise this Grama Panchaya 
fund for undertaking common works of benefit including minor irrigation, etc. 
with a view to benefit as many people of the Grama Panchayat as possible. The 
Grama Panchayat may also undertake common works of benefit by procuring 
contribution of labour in the villages even in the Grama Panchayat area. When the 
Grama Panchayat administration is made popular by these undertakings and when 
people get accustomed to undertake tax burden to have better standard of living and 
to have common works of benefit which will improve their econonfc standard and 
give positive help to their agriculture and industrial undertaking, the Grama 
Panchayats will be promoted to class “ A ” to undertake the compulsory function 
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enumerated in section 21. So long as the Grama Panohayats do the function^ 
provided under sectkn 22, they will be known as “ Class B Panchayats ”, Onl, 
when they are promoted to undertake the compulsory obligations under section 21s 
they will be known as “ Class A Panchayats 


(b) The other suggestion is that the obligatory functions and discretionary 
functions will continue to be done by the Grama Panchayats and the Grama Pancha* 
yats will have the powers to imposing any of the taxes as enumerated in 
section 44. To make the people mentally prepared to withstand 
the tax burden for meeting the obligatory functions, the size of the Grama 
Pancbayat should be reduced to homogeneous units, say one village one Grama 
Panchayat. Where the Grama Panchayat is not prepared to withstand the tax burden 
that is necessary to be able to discharge the ODligatory functions provided under 
section 21, they will resort to compulsory labour provided under section 45. 
It is expected by those who propound this view that compulsory labour in a small 
homogenous unit will not be so much resented as is done in a larger unit consisting 
of 5,000 to 7,00" population. Those who hold this view suggest that the appoint¬ 
ment, discharge and control of the Dafadars and Choukidars should be the sole 
responsibility of these Grama Panchayats and the DafFadars and Choukidars will have 
nothing to do with the Police administration. The Panchayat administration which 
will consist of a homogeneous small unit will be resposible for the law and order in 
that area. They believe that if the Grama Panchayat Units are made smaller, they 
will be aole to discharge tho obligatory functions as provided under section 21 a3 well 
as the discretionary functions provided under section 22 of the Act. They further 
suggest that these smaller Grama Panchayats should not impose any tax for the 
first term of throe years and meet their obligations with the proceeds from the public 
properties handed over to them by tho Government. In the next term people will be 
ready to undertake the tax burden. 

(c) The third view nas been expressed that it is too early to make an assessment 
about the achievement of the Grama Panchayats and the complaints that are time to 
time made are most often uninformed and due to laok of knowledge. Time will 
cure everything and there is no necessity for bringing about any large-scale change 
either in the Act or in t he rules nor in the administration. The small changes that 
may be necessary from time to time can be had by ohanging the rules by the 
Government when the o jeasion for it is felt. This view is based on their experience 
that things are improving after second election. The Anohal Administration when 
it comet} into operation, is expected to help in the achievement of the objectives of 
the Grama Panchayat administration. It is believed that when Anchal Sasan 
administration as contemplated in the Anohal Sasan Act is enforced, it will provide the 
leadership for the Grama Panchayats which is so very necessary for proper adminis¬ 
tration of the Grama Panchayat and preparing the public mind to undergo personal 
sacrifice for common good. Besides, the Achal Sasan may provide a more congenial 
supervising authority and guarding agency to have a close watch on the Grama 
Panchayat and the people in the Grama Panchayat may get psychologically prepared 
for the sacrifice so very necessary for community life which is the aim of the Grama 
Panchayat administration. The representatives of the Grama Panchayat being the 
members of the Anohal Administration will add to the prestige of the Grama 
£>anohavat and so will create an enthusiasm in the Grama Panchayat area. 
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10. As regards the Adalti Panchayat, the Committee have received the following 
important suggestions :— 

(a) One view is that the Adalti Panchayat should undertake trial of cases or 
s uits only when the parties concerned agree to be tried ly the said Adalti 
Panchayat. 

(b ) Another view is that the Adalti Panchayat should function as full-fledged 
Court irrespective of consent of the parties ; but that there should be a provision for 
transfer of a case to another Adalti Panchayat, if a party feels it necessary. 

(c) The third suggestion is that an Adalti Panchayat should only compromise 
disputes and function more or less as a Conciliation Committee instead of trying 
cases or suits as at present. It will be the function of a regular Court, civil or 
criminal, to try suits or to take cognisance of offences. 

(d) The Adalti Panchayat should not be constituted on the basis of election by 
the Grama Sasan, but it should he merely a Committee of the Grama Panchayat 
The members of this Committee should be nominated by a resolution of the Grama 
Panchayat, and the Committee a? a whole should he called the Justice Committee of 
the Grama Panchayat like such Committees as ’Works Committee, Sanitation Com¬ 
mittee, etc. The term of such Cotonnittee should be the same as the term of the 
Grama Punchayat which appoints it. 

(e) There was a suggestion that the Adalti Panchayat should be oo-terminus 
with the Grama Panchayat area. 
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APPENDIX V 


Serial 

No. 

The Memorandum was addressed to 

Total number 

No. replying 

1 

All Members of Legislative Assembly, Orissa .. 

140 

10 

2 

All Parliament Members of Orissa 

29 

. . 

3 

Other distinguished persons ' .. 

4 

1 

4 

President, Board of Revenue 

i 

. . 

5 

Revenue Divisional Commissioner 

3 

1 

6 

All District Magistrates 

13 

5 

7 

All Sub divisional Officers 

60 

21 

8 

All Block Development Officers 

89 

16 

9 

All Anchal Adhikaris and Tahsildars 

61 

25 

10 

All Grama Panchayat Organisers .. 

18 

17 

11 

All Political Parties .. ,. 

4 

1 

12 

All Bar Associations 

14 

1 

13 

All Principals of the Colleges 

22 

5 

14 

All Sarpancln s of tho Grama Panchayats .. 

2,344 

125 

15 

Professor of Public Administration 

3 

1 

16 

Registrar, Co operative Societies .. 

1 

* • 

17 

Joint Registrar, Co-operative Societies 

1 


18 

Deputy Registrar, Co-operative Societies 

2 

2 

19 

Assistant Registrar, Co-operative Societies 

16 

1 

20 

Co-operative Union 

1 


21 

Editors of Newspapers 

1 5 

•• 


Total 

2,821 

252 
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APPENDIX VI 

Abstract of tours undertaken by the Committee 


Name of the district and 
duration of tour 


Name of the Name of the | Name of the No. of 
subdivision Grama Panohayat'Adalti Panchayat persons 
visited I visited examined 


Balasore (from the 8t,h Nilgiri 
September 1957 to the 
11th September 1957). Do. 

Bhadrak 


Koraput (from the 15th Nowrangpur 
September 1957 to the 
19th September 1957). K o r a p u t 

(Sadr). 


Sundergarh (from the 12th Sunder g a r h 
November 1957 to the (Sadr). 

14th November 1957). 

Do. 


Sambalpur (from the 15th Kuohinda 
November 1957 to the 
17th November 1957). Do. 

Samb al p u r 
(Sadr). 

Balangir (from the 17th B alangir 
December 1957 to the (Sadr). 

19th December 1957). Sonepur 


Titilagarh .. 

Kalahandi (from the 20th Dharmagarh 
December 1957 to the 
23rd December 1957). Do. 

Kala h a n d i 
(Sadr). 

Do. 


Nizgarh 

Khantapara 

ChandabaJi 

Mutto 

Bhadrak 

Boriguma 

Guneipara 


Kakiriguma 

Kundukela 


Bhedabahal 

Bargaon 

Kutra 

Badrama 

Jamankira 

Maneswar 


Malmunda 

Sibtula 

Tarva 

Saintala 

J unagarh 

Mabichala 


Nizgarh .. ^ 
Khantapara.. | 


Bhadrak .. J 


Bhedabahal.. 
Bargaon 


Tarva j 

I 

Saintala ., J 
Junagarh 
Mahichala .. 


Pastikudi 

Utkela 


23 


Utkela 


10 


83 
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APPENDIX VII 

Number of Grama Panchayats and Adalti Panchayats in Orissa with average area and 

population 


£ 

• H 

s 

Name of the 
district ; 

Name of the sub¬ 
division 

! 

Number of 
Grama 
Panchayats 

Number of j 
Adalti j 
Panchayats j 

Average 
area of a 
Grama 
Panchayat 
in sq. miles 

Average 
population 
of a Grama 
Panchayat 

GO 

i 


i 




1 

i 

2 ! 
i 


4 

5 

6 

7 

1 

Balangir .. 

Balangir (Sadr) .. 

48 

4 

18 

5,462 



Patnagarh 

25 

1 

29 

6,296 



Sonepur 

38 

5 

23 

6,353 



Titilagarh 

HI 

1 

23 

6,276 
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11 



2 

Balaaoro .. 

Balasore (Sadr) .. 

84 

70 

14 

6,905 



Bhadrak 

59 

13 

18 

7,581 



Nlgiri 

12 

3 | 

22 

6,561 
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86 



3 

B o u d h* 

Balliguda 

35 

2 

62 

5,818 


Phulbani. 






Baudh 

28 

1 

48 

5,990 



Khandraals 

15 

1 

52 

5,703 




78 

4 



4 

Cuttack .. 

Athgarli 

32 

3 

17 

6,390 



Cuttack (Sadr) .. 

176 

13 

9 

6,680 



Jajpur 

103 

5 

10 

6,044 



Keidrapara 

87 

4 

11 

6,051 




398 

25 














Serial No 


o 

© 

m 

Name of (he 
district 

Name of the 
subdivision 

Number of 
Grama 
Panchayats 

Number of 
Adalti 
Panchayats 

Average 
area of a 
Grama 
Panchayat 
in sq. miles 

Average 
population 
of a Gratoa 
Panehayat 

i 

2 

3 

4 

5 

6 1 
1 

7 

5 

Dhenkanal 

Angul 

35 

5 

26 j 

5,440 



Athamallik 

17 

5 

42 

4,945 



Dhenkanal (Sadr) 

, 

34 

12 

18 

5,491 



Hindol 

14 

3 

22 

4,852 



Kamakhyanagar 

34 

5 

25 

5,194 



Pallahara 

12 

1 

37 

3,400 



Taloher .. 1 

18 

4 

22 

5,154 




164 

35 



6 

Ganjam .. 

Berhampur 

60 

10 

11 

5,935 



Chhatrapur 

80 

9 

10 

3,894 



Ghumsar 

80 

3 

20 

6,470 



Parlakhemidi 

56 

2 

23 

4,648 




276 

24 



7 

Kalahandi 

Dharmagarh 

36 

6 

60 

11,525 



Kalahandi (Sadr) 

48 

3 

33 

4,667 



Nawapara 

26 

3 

50 . 

8,456 




110 

12 



8 

Keonjhar 

Anandapur 

28 

5 

19 

5,841 



Champua 

20 

3 

31 

6,818 



Keonjhar (Sadr) .. 

50 

4 

41 

5,767 




98 

1 

12 

j 








Serial No. 


157 


i 


9 


10 


11 


12 


13 


Name of the 

Marne of the sub- 

Number of 
Grama 

Number of 
Adalti 

Average 
area of a 
Grama 

Average 
populat ion 
of a Grama 
Panchayat 

strict. 

division 

| 

Panohayats 

Panchayats 

Panchayat 
in sq. miles 

2 j 

3 

4 

5 ! 
1 

6 

7 

Koraput .. 

Koraput (Sadr) .. 

41 

7 

51 

7,195 


Nawarangpur 

121 


46 

5,673 


Rayagaia 

06 


33 

4,306 



228 

7 



Mayurbhanj 

Bauianghaty .. 

20 

1 

28 

10,008 


Msyurbhanj (Sadr) 

75 

3 

28 

5,867 


Ka ptipada 

24 

1 

17 

6,048 


Panchpir 

35 

2 

22 

5,241 


1 

160 

7 



Puri 

Kliurdha .. i 

72 

5 

13 

6,204 


Nayagarh 

60 

» 

26 

6,-685 


Puri (Sadr) 

142 

■ . 

11 

5,116 



274 

19 








Sambalpur 

Btrgarh 

58 

10 

38 

10,552 


Doogarh 

21 

8 

49 

4,613 


Kaohinda ... 

25 

3 

37 

4,058 


Rairakhol 

12 

1 

69 

3,552 


Sambalpur 

52 

5 

32 

8,631 



168 

27 





20 

4 

65 

5,275 

Sundergarh 

Bonai 

15 

7 

47 

10,763 


Panposh 

45 

12 

39 

6,339 


Sundergarh (Sadr) 







80 

23 




Total ., 

2,341 

292 
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Analysis of Income and Expenditure of some Panchayats visited by the Committee 
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APPENDIX XI 

A note on the Community Development and National Extension Service Blocks 

in Orissa * 

There are at present 86 National Extension Service * Blocks, 23 Community 
Development Blocks and 16 post-intensive Blocks in Orissa. The policy is to cover 
the entire State with Blocks by the end of the Second Five-Year Plan period. 
According to the proposals previously furnished to the Ministry of Community 
Development the total number of Blocks required to cover the entire State has been 
worked out to be 307. The normal population coverage of a National Extension 
Service Block in plains is 66,000 and in the tribal, hilly and sparsely populated 
areas is 25 to 30 thousand. As the National Extension Service Block will be the 
permanent pattern, the delimitation of Blocks is integrated with the administrative 
units. Accordingly, the policy so far followed has been to delimit the Blocks so as 
to bo co-termimus with the proposed anchals under the Anchal Sasan Act. The 
total number of Anchals in the State is proposed to be 186 whereas the total number 
of Blocks required to cover the State worked out on this basis is 307. In the process 
of adjustment some of the Blocks will be • double or triple as the case maybe 
according to the population coverage. A double or triple Block is . treated as such 
for purposes of budgetary provision but it functions as a single administrative unit. 
with a unified and integrated programme of work. 

The decentralisation of administration on the basis of Anchals has not taken 
place till now and there is no likelihood of the formation of Anchals in the foreseeable 
future. In the circumstances the proposals previously furnished to the Ministry 
of Community Development regarding the total number of Blocks to cover the entire 
State have been recently revised. According to the revised proposals the total 
number of Blocks required to cover the whole State is 370. In working out the 
requirement as above, the subdivision has been taken as the lowest revenue unit 
and an integral number of Blocks required to cover the Subdivision on the basis of , 
the population coverage has been arrived at. The following principles have been 
followed in working out the total requirement of Blocks for the State :— 

(1) Areas with a population having less than 25per cent One Block for 66,000 

of tribal and backward classes. population. 

(2) Areas with a population having more than 40 per One Block for 25,000 

cent of tribal and backward classes. population. 

(3) Areas with a population having a percentage of One Block for 45,000 
tribal and backward classes ranging between population. 

25 per cent and 40 per cent. 

The pattern of development under the Cotpmunity Development programme has. 
four stages, viz., (1) the pre-intensive phase, (2) the National Extension Service 
phase, (3) the intensive or Community Development phase and (4) the post-intensive 
phase. During the pre-intensive phase the ground is prepared by starting, local 
development works and other works calling for people’s contribution. The sanctioned 
period of operation for National Extension Service Blocks is three years, but it is; 
eligible for conversion into a Community Development Block before the completion ., 

* Prepared by Political and Services ( Community Development) Department 
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of three years depending on the progress of Government expenditure, the adequacy 
of people’s participation and the accomplishment of physical targets. The intention 
is that no National Extension Service Block which will have worked for a full period 
of three years will remain un-converted provided it has reached the level of 
performance considered suitable for the purpose. The general policy during the 
Second Plan period is to convert not less than 40 per cent of National Extension 
Service Blocks into Community Development Blocks. The schematic budget of 
National Extension Service Block is R 3 . 4 lakhs and that of Community Development 
Block is Rs, 12 lakhs inclusive of the provision for National Extension Service phase. 
It follows therefore that the total amount available for expenditure during both 
the National Extension Service and Community Development phases is Rs. 12 lakhs 
only. The sanctioned period of operation of a Community Development Block is 
also three years. 

On final completion of the period of operation, every Community Development 
Block reverts to the basic National Extension Service pattern or what is called the 
post-intensive stage. During the post-intensive stage, the basic National Extension 
Service staff are retained without any financial allocations from the Government of 
India for intensive development work. The Ministry of Community Development 
have however agreed to provide a sum of Rs. 25,000 per annum for local works and 
Rs. 5,000 per annum for Social Education to each post-intensive Block for a period 
of three years. During the post-intensive phase the recurring expenditure on the 
N. E. S. staff is treated as committed expenditure under the State budget. 
50 per cent of the expenditure on the basic staff is however borne by the 
Government of India. As at present this pattern of assistance will continue in 
respect of the Blocks taken up during the Second Plan period. The National 
Extension Service is going to he the permanent pattern of administration and 
during the post-in tensive phase the maintenance of the services and institutions 

in the intensive phase, as also the continuance of the various development activities 

are taken up by the normal Development Departments of Government from 
out of their respective budgets. In Orissa so far 15 Blocks have entered into the 
post-intensive stage and arrangements as above have been made for keeping up 
the pace of development activities theroin. 

A statement indicating the staffing pattern of N. E. S. and C. D. Blocks is 
enclosed. In prescribing this staffing pattern the Government of India have 
assumed that l/4th of the staff already exists and on this basis there is a 
provision of only Us. 1 lakh on account of cost of staff for three years. Since l/4th 
of the staff actually did not exist, the State Government have to hear the extra 
expenditure on this account from their own budget. It would be seen that in 
the staffing pattern of the Blocks there is provision for appointment of only 10 Grama 
Sevaks. The Government of India have been insisting that there should be one 
Village Level Worker for a population of approximately 6,500 in plains and 2,500 in 
tribal areas. If Village Level Workers are appointed on this basis the requirement for 
a Block would he more than the number provided in the staffing pattern, for which 
financial assistance at present is available. The Government of India have 
accordingly been moved to increase the provision under ‘ personnel ’ in the 
schematic budget of a Block so as to enable extra Village Level Workers being posted 
The inadequacy of provision under ‘ personnel ’ is now under eli mination of the 
Government of India. As at present the procedure followed is to aiioo euo 
Village Level Worker to each Grama Panchayat in a Block, as far as possible. 
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Nationa I Extension Service Staffing Pattern 


I. One Blook Development Offioer to assist the S. E. 0. 

at Rs. 300 per month (scale Rs. 250—400). 

II. Extension Officers 

Extension Officers at an estimated average salary of 
Rs. 200 per month each. 

1. Agriculture (1) 

2. Animal Husbandry (1) 

3. Co-operation (1) 

4. Village and Small-Scale Industries (1) 

6. Rural Engineering (Overseer) (1) 

6-7. Social Education (S. E. O.) (2) 

(1 man and 1 woman) 

10 Gram Sevaka at an estimated average salary of 
Rs. 100 per month each. 

III. 1 Progress Assistant at Rs. 125 per month 

1 Aocountant-cuwi-Store Keeper 

1 Cashier 

1 Typist 

3 Class IV staff 

Maintenance of jeep, including pay of driver 
Miscellaneous contingencies at Rs. 200 per month 


Total for one year 





It is assumed that one-fourth of the staff already 
exists. Therefore, the cost of additional staff 
required for one year .. .. 

Or 

Goat of staff for three years 

Or 


Rs. 

3,600 per annum 

14,400 


12,000 


9,150 

3,500 

2,400 


45,050 


45,050—11,263 

33,787 

1,01,381 

1 lakh (rounded) 
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Staffing Pattern for a Community Development Block Cost for three years 

Rs. 


I. Personnel as in N. E. S. Block .. 1,00,000 

II. Plus the following additional personnel :— 


2 Grama Sev.kas at Rs. 100 per month each 
2 Stockmen (Vety.) at Rs. 90 per month each 
2 Messengers (Vety.) at Rs. 50 per month each 
1 Medioal Officer at Rs. 300 per month 
1 Compounder at Rs. 100 per month 
1 Sanitary Inspector at Rs. 125 per month 

1 Lady Health Visitor at Rs. 150 per month 
4 Midwives at Rs. 90 per month each 

2 Sweepers at Rs. 50 per month each 


Ministerial staff— 



Rs. 

1 Senior Clerk it Rs. 100 per month 

100 1 

1 Class IV servant at Rs. 50 per month 

50 

| 

2 Drivers at Rs 90 per month each 

180' 

Total 

330 

Travelling Allowance recurring expenditure 
petrol, stationery, postage, contingencies, 
Rs. 800 per month. 

suoh as 
etc., at 


7,200 

6,480 

3,600 


40,860 


40,680 


Total .. 1,98,820 i. e., 


2 lakhs (rounded) 
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APPENDIX XII 

A brief note on the collection of Cess in Orissa* 

Cess is at present being collected in the different districts of Orissa under a 
variety of laws and in some cases on the basis of custom. The written 
law applies largely to the districts comprising the former province of Orissa 
In regard to the merged States, an upper limit of two annas per rupee of 
rent is being levied under paragraph 11 of the Administration of Orissa States Order 
1948 in respect of areas where the rates of various c esses levied by the ex-Durbar 
administration exceeded annas two in the rupee. In regard to other areas where the 
total rates of cesses did not exceed annas two, the cess which was being levied 
according to custom previously continues to be levied. The laws which are 
applicable to the old areas of the province of Orissa are briefly as follows :— 

(1) In the districts of Cuttack, Puri and Balasore cess is being levied under 
the provisions of the Bengal Cess Act, 1880 as amended from time to time by the 
Bihar and Orissa Local Self-Government Act, 1885 and the Bihar and Orissa Local 
Sell-Government and Cess (Orissa Amendment) Act, 1947. 

(2) In Sambalpur District, cess is levied undet the provisions of the Central 
Provinces Local Self-Government Act, 1883 as subsequently amended by fr'ambalpur 
Local Self-Government Act, 1939 and the Sambalpur Local Self-Government 
(Amendment) Act, 1947. 

(3) In the ex-Madras areas of Ganjam Plains and Koraput, cess is being levied 
under the Madras Local Boards Act, 1920, as amended by the Madras Local Boards 
(Orissa Amendment) Act, 1947. 

(4) In Angul, Section 54-A of the Angul Laws and Regulation, 1936 provides foi 
the collection of cess. 

2. As regards the ex-State areas, the two laws applicable are paragraph 11 of 
the Administration of Orissa States Order, 1918 and so far as Mayurbhanj is 
concerned paragraph 12 of the Administration of Mayurbhanj State Order, 1949. 

3. Apart from the large agglomeration of Statutes and Regulations dealing with 
the rates and procedure for collection of cess, the cesses at present levied have a 
different terminology in the different areas of the State. It is known in the old 
districts of Cuttack, Puri and Balasore as Local Cess and also popularly erroneously 
termed Road Cess. In the ex-Madras area, it is known as Land Cess and in Angul as 
School Chanda. In the merged States, it is known by varying names whioh have 
since been termed as “Consolidated Coss”. 

4. The rates of Cess also differ from area to area in the State and there is a wide 
disparity in the contributions made by the tax-payers. The salient features of the 
rate of levy of cess and the purpose for which it is utilised in the different districts of 
the State at present are briefly as follows :— 

Cuttack district —In the old areas of the district, Local Cess is at .present levied 
at the rate of Re. 0-2-6 on each rupee of annual value of lands and annual net 
profits from mines, quarries, etc., under the provisions of the Bengal Cess Aot, 1880 as 


♦Prepared by the Revenue Department 
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amended by the Orissa Act XL of 1957. It is a combined oess and the entire income 
from the cess is credited to the acoounts of the District Board after deduction of the 
necessary expenditure incurred by the Collector, at the close of each month. The 
District Board spends a portion of it on roads and also meets other needs. No 
statutory minimum lias been fixed for expenditure on roads. 

In the ex-State areas of Narsingpur, Baramba, Tigiria and Athagarh, oess is at 
present levied at Re. 0-2-0 per rupee of rent under the provisions of the Orissa 
Merged States Order, 1948. 

Puri district —In the old areas of the district the rates are the same as that for 
the old areas of the Cuttack district. The payment of the cess to the District 
Board and its expenditure are the same as for Cuttack district. 

In the ex-State areas of Nayagarh, Daspalla and Khandapara, the rate of oess 
levied at present is Re. 0-2-0 per rupee of the rent under the Marged Staten Order 
In respect of Ranpur, the cess is very low, namely Re. 0-0-6 on rents from Re. 0-4-0 
to Re. 0-11-9 and Re. 0-1-0 on rent from Re. 0-12-0 to Re. 1. 

Balasore district —In the old areas the rate and manner of expenditure is the 
same as that in the old areas of the districts of Cuttack and Puri. 

In the merged Slate of Nilgiri, cess is levied at 3 pies in the rupee on the annual 
value of holdings which is based on the previous custom. 

Qanjam district —Land Cess is being levied in the Ganjam district at Re. 0-2-6 
per rupee of land revenue. This cess is levied under the orders of Government under 
section 78 of the Madras Local Boards Act as amended and credited to the District 
Board. In addition to the Land Cess, an Education Cess of Re. 0-0-6 per rupee of 
land revenue is being levied under section 34(2) of the Madras Elementary Education 
Act. Cess is levied for general purposes of District Board and Grama Panchayats. 
A portion of Land Cess and Education Cess is mainly intended for education and the 
rest is spent by the District Board for all other purposes within the purview of the 
activities of the District Board. A portion is also spent for road.s 

Koraput district —Land Cess is levied in this distriot at the rate of Re. 0-2-0 in 
the rupee on the annual rent value of lands under orders of Government under 
section 78 of thq Madras Local Boards Act, 1920, as amended. The cess was recover¬ 
able previously from the Zamindars of the district and is now payable by the Anchals. 
The cess levied in the district is a Consolidated Cess and the entire proceeds are 
credited to the district fund for expenditure by the District Board. There i no 
statutory requirement that any portion of it should be spent on roads or education 
though the District Board spends most of it on these items. 

Sambalpur district —The cesses levied in the Sadr and Bargarh subdivisions of 
the district under t he Sambalpur Local Self-Government Act, 1939, as amended are 
in effect the commutation into money payment of certain obligations, such as, the 
upkeep of village reads which was formerly the responsibility of village proprietors 
and certain classes of tenants. The rate fixed is 4J per oent of the rent value of 
Bhogra and Gountiyai raiyati lands and 4| per cent of rent aotually paid by tenants 
for Khalsa Gountiyai villages. In the Zamindari and Malgujari villages cf the 
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district, the rate is 12J per cent of the Kamil Jama or in other words 7| per cen 
of the total assets of such Zamindari and Malgujari villages. The entire amount is 
paid to the District Board but since the formation of Grama Panehayats one-third 
of the cess collected is paid to Grama Panehayats. 

In the ex-State of Bamra, the only cess levied is an Education Cess of pies v 
the rupee of rent. In the ex-State of Rairakhol similarly the only cess collected is an 
Education Cess of one anna in the rupee of rent. 

Bolangir district —After the merger of the State all cesses which were previously 
being levied were commuted and a general consolidated cess of Re. 0-2-0 per rupee 
of rental is being realised. In the ex-State of Sonepur, the cess collected is a Road 
Cess of Re. 0«1- per rupee according to the previous custom. 

Dhenkanal district —After the merger of the States of Dhenkanal, Pal-lahara, 
Taloher and Hindol, a consolidated oess of Rs. 0-2-0 in the rupee is being collected in 
the ex-State areas under the Orissa Merged States Order. In Athamallik the only 
cess which is being collected is an Education Cess of Re. 0-1-6 per rupee of rental. 
In Angul the rate of cess which is being levie 1 under section 54-A of the Angul Laws 
and Regulation, 1936 is Re. 0-1-0 per rupee of rental. Exemption has been granted 
to Hadis and Pans and porsons whose annual rental is less than Re. 0-4-0. 

Sundergarh district —In the ex-State areas of Gangpur, an Education Cess of 
Re. 0-1-3 is being levied excopt in Sadr and Panposh subdivisions where two kinds of 
cesses are levied, namely. School Cess at Re. 0-1-3 and Dispensary Cess at Re. 0-0-9 
per rupee of rent. In Bonai subdivision School Cess is levied at Re. 0-1-0 per rupee 
of rental. 

Kalahandi district —A cess of Re. 0-2-0 in the rupee is levied under the Orissa 
Merged States Order. 

Keonjhar district —The cess levied is only Re. 0-0-6 per rupee of rent except in 
Bhuyanpii where Re. 0-2-0 per rupee of rent is realised in case of eaob Bhuyan 
family. 

Boudh-Phulbani district —In the ex-State area of Boudh, cess is levied at 
Re. 0-2-0 per rupee under the Orissa Merged States Order, although under the 
previous Durbar administration very heavy amounts were being realised as Nistar 
Cess at Re. 0-6-0 per rupee of Chandnadar and Sukhbasi homestead lands and Forest 
Cess of Re. 0-10-9 per acre of cultivable land and Improvement Cess of Re. 0-3-0 and 
Education Cess of Re. 0-1-0 per rupee of land revenue. No cess is levied in the 
Khondmals subdivision and Baliguda. 

Mayurbhanj district —In the old Mayurbhanj P. W. Cess Regulation of 1922 
a Road Cess of Re. 0-1-0 in the rupee of land revenue is being levied. Levy of this 
has been confirmed in the Mayurbhanj State Administration Order, 1949, Although 
the oess if termed as Road Cess, the amount collected is not set apart for road 
development alone. It is treated as a combined oess. 

The information briefly . given above has been consolidated in a statement 
which is placed below. A statement showing the Cess Collection from the various 
districts of the State is also attached. 
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Malguzari villages. 





Except in in case of each 
Bhuyanpir Bhuyan family 
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Cess Collection from various districts of the State 



Name of the district 


Year of collection 



1954-55 

1955-66 

Keonjhar 

• « • • 

, , 

Ra. 

80,134 

Rs. 

63,331 

Sundergarh 

• • • . 


30,102 

31,384 

Kalahandi 

at • . 


37,014 

30,750 

Dhenkanal 

.. 

•• 

1,16,663 

1,20,726 

Balangir 

• < 

. . 

1,24,730 

1,08,509 

Sambalpur 

• • • • 

•• 

70,542 

68,995 


Total 

J'kl 

4,59,185 

4,23,695 

Cuttack 

• • • • 


2,83,750 

5,90,122 

Naraingpur 

.. 

• • 

20,671 

18,387 

Balasore 


• • 

2,85,684 

3,35,650 

Puri 

.. 

• • 

1,32,789 

1,16,078 

Nayagarh 

.. 


77,269 

87,654 

Boudh 

.. 

• • 

25,039 

28,788 

Mayurbhanj 

.. 

• * 

1,10,073 

1,20,361 

Koraput 

.. 

• • 

2,342 

91,512 

Ganjam 

.. 

• ► 

25,428 

29,669 


Total 

* * 

10,43,045 

14,18,221 


Grand Total 

i 

* 

15,02,230 

18,41,916 
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APPENDIX XIII 

A Note on the Backward Areas of Orissa 4 

The State of Orissa comprises an area of 60,136 square miles. By an order of 
the President issued under paragraph 6 of the 5th Schedule of the Constitution of 
India the areas in this State shown below have been declared as scheduled areas. 
The scheduled areas comprise of 22,014 square miles which is more than one-third 
of the total area of the State. The area and population of the scheduled areas are 
given below : — 


Scheduled areas 

Area in square miles 

Total 

Tribal 

! 

Koraput district 

9,874 j 

1,269,643 

522,841 

Mayurbhanj district 

4,024 

1,028,825 

504,679 

Sundargarh district 

3,754 

522,203 

312,639 

Ganjam Agency including 
Khondmals and excluding 
Chokpadkhandam and 

Pandakhole Mutha of 

Surada Maliahs. 

4,362 

448,478 

182.368 

Grand Total 

22,014 

3,229,049 

1,622,527 


It is under serious consideration of the State Government to include equally 
backward tracts in « me other districts of the State having tribal concentration in 
the category of scheduled areas. This matter was placed before the Tribes Advisory 
Council which is a Statutory body constituted under the 5th schedule of the 
Constitution of India The following areas shown below are under consideration for 
inclusion as schduled areas :— 


District 

Areas proposed to be 
included in the list 
of scheduled areai 

Area in 
square milts 

Total 

population 

Tribal 

population 

, 

2 

3 

i * ! 

6 

, 

Keonjhar 

Bhuyanpirh 

J uangpirh 

! 

j- 486 

32,012 

27,469 

Kalahandi 

Kashipur including 
Thuamul and 

Ram pur. 

960 

82,036 

28,454 


* Prepared by the Tribal and Rural Welfare Department. 












District 

Areas proposed to be 
included in the list 
of scheduled areas 

Area in 
square miles 

Total 

population 

Tribal 

population 

1 

1 

2 

3 

4 

5 

Gan jam 

Suradamal and 

Pandakholmutha. 

112 

3,306 

1,102 

Dhenkanal 

i 

(a) Pallahara- 
J u a n g and 
Bhuyanpirh. 

105 

5,472 

5,472 


(6) Sourka 

133*92 


14,278 


Chokpadkhandam 

76 

I 

10,742 

1 

1 

5,709 

i 

i 

Total 

1 

1,872-92 

133,568 

81,784 

Existing scheduled 

areas. 


22,014 

3,229,049 

1,522,527 


Total 

2,388692 

3,362,617 

1,694,311 



39-7% 

23-6% 

53-3% 


Total areas and population and tribal population of the State 
Area in square miles Total population Tribal population 

60,136 14,645,946 3,009,680 

Prom this it can be seen that the percentage of the scheduled areas and the 
proposed scheduled areas oomes to 39 7 per cent of the total area of the State and 
the tribal population constitute 53'3 per cent of the total population of these areas. 
During the Second Five-Year Pisn period we have proposed an expenditure to the 
tune of 9'29 crores for amelioration of the backward classes. A tentative district- 
wise break-up of the plan has been made for facilitating the execution of the schemes 
in the baokward areas of the district, so that due attention may be given to tribal 
areas. There is a District Welfare Committee in each district to finalise the welfare 
programme of each distriot. The District Magistrate have also been instructed for 
taking intensive development work in tribal and backward areas. Speoial Multi, 
purpose blocks have also been formed in districts of Maurbhanj, Koraput, Keonihar 
and KalahaDdi at a cost of Rs. 27,00,000 for each block for all round development 
works for the welfare of the scheduled tribes. The tribal areas are sparsely 
populated and are very inaccessible for want of communication. In view of tbit 
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formation of Grama Panchayat fit the rate of 5,001) per unit may not prove success 
fal It is, therefore, proposed that Grama Panchayat unit in the tribal areas may 
be taken up at ti e rate of 2,000 per unit, otherwise the Grama Panchayat would 
be very unwieldy to manage and administer, in this connection it may be said that 
the population of the Special Multi-purpose block has been kept at 25,000 whereas 
the strength of a general block is 66,000. In order to take up intensive work for 
the welfare of the schedule! tribes who are most backward and to bring them to the 
standard of more advanced population it is absolutely necessary that intensive 
development work has to be taken in the tribal areas for v'hioh the administrative 
unit of the Panchayat should not be unwieldy and unmanagable. It should also be 
noted that the Grama Panchayats in tribal areas with 2,000 population would have 
very poor financial resources and would have to be subsidised heavily if they are to 
take up any welfare activity. 

2. The execution of the development schemes, if entrusted to the Grama 
Panchayats in the tribal areas, initially may run the risk of being controlled by the 
non-tribals to the disadvantage of the backward population. In case, the Panchayats 
are formed in those areas at the beginn ng there should be t^ome amount of official 
guidance and control till the tribals achieve majority in the Grama Panchayats and 
are able to manage the same. 
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APPENDIX XIV* 

The amendments necessary in the various existing enactments in order to 
implement the recommendations made in Chapter XI are as follows : — 

The Orissa Grama Panchayats Act —(1) In section 64(1) the words “and to 
try ” should be substituted by the words “ to settle the dispute by agreement of the 
parties ”, because the present intention is to empower the Adalti Panchayats to 
dispose of finally only such of the cases where amicable settlement between the 
parties oan be achieved. 

(2) Sub-seotion (2) of section 64 may be de’eted. This provision at present 
deals with the trial of cases which are transferred to a Panch by a Magistrate. The 
deletion will be necessary because the power to try being withdrawn there will be 
no further necessity of such transfers. The offences mentioned in sub-section (2) 
should be added to the list of offences given in sub-section (1) (a) of section 64. 

(3) Sub-seotion (3) of the said section may also be deleted as in future there will 
be no occasion for awarding sentences of imprisonment. 

(4) Section 66—This provision which provides for punishment to be awarded by 
Punches is to be substituted by a suitable provision laying down the principles whioh 
will govern award of sums of money by way of retribution to be paid by the accused 
to the oomplainant whore the Punch finds the accuse 1 to be guilty. This award of 
compensation should not be made binding on the accused as it is the intention that in 
ease where the accused disagrees with it or refuses to pay the Punch shall send a 
report to the Magistrate for taking cognizance and trial of the case according to law. 

(6) Section 67 is to be deloted because the intention is the Punoh will not take 
cognizance of or try any case. 

( 6 ) Section 68 —This provision is to be deleted and in its place a simple provision 
is to he substituted to the effect that the order of the Punoh disposing of the case 
on amioable settlement will not be subject to any appeal or revision. 

(7) Section 69—In sub-section (1) the words "hear and determine” wherever 
they ooour are to be substituted by the word “ entertain ” as the intention is that 
even in civil oases the Punch will no longer l ave any power to try and dispose of a 
case on contest. 

(8) In sub-seotion (2) the words “ unless and section 75 ” are to be deleted, 
as section 85 will have to be omitted. 

(9) Section 70 may be omitted as the intention is that the Punoh will be 
deprived of their powers of trial. 

(10) In section 73 the words " shall try ” be omitted and in their place the word 
" entertain ” be substituted. 

(11) Section 75 deals with dismissal of the suit on a preliminary point. As the 
power of dismissal of the suit will be available only where the power of trial exists; 
this may be omitted. 

(12) Section 81—The words " shall be tried ” in sub-seotion (1) are lo be omitted 
and the said sub-section suitably recast. 

(13) Seotion 82—As the powers of trial are to be removed, this eeotion has to be 

suitably amended. __ 

*A note prepared by the Law Department 
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(14) Sections 84—86 deals with the decision by the Adalti Panohayat, the 
sentences or decree to be passed and the rales of evidence and procedure to be 
followed. As it is intended to take away their powers of trial, these sections will 
require necessary modifications. It may not be necessary to lay down any rules of 
evidenoe or procedure for the enquiry to be held by the Adalti Panohayat. In the 
absence of trial the question of their passing any sentence will not exist. 

(16) Seotion 87 be omitted and section 88 be omitted as the Panohayat will no 
longer have any power to impose a fine. 

(16) Sections 90 and 91 provide for realisation of fees, fines and penalties imposed 
and utilisation of the said amount. Implementation of the present scheme will not 
necessitate these provisions. 

(17) Section 93—The word “triable 1 ' occurring shall be omitted. 

In addition to the amendments mentioned above provision is to be made in 
respect of the following :— 

(а) A section is to be added that decrees passed by the Adalti Panohayat on 
consent of parties will be deemed to be a decree as defined in the Code of Civil 
Procedure and executable in the Civil Court of the lowest grade having territorial 
jurisdiction over that area. 

(б) A section is to be added that in civil matters where parties dd not agree 
to an amicable settlement before the Panohayat the report to be sent by the 
Adalti Panchayat to the Civil Court shall be treated as a plaint. 

(c) The time-limi6 within which the Adalti Panchayat is to send a report to 
the civil or criminal oourt, as the case may be, after institution of the complaint or 
claim shou'.d be provided for in the Aot and it has to be expressly laid down that 
the period taken by the Adalti Panchayat between the date of filing of the claim 
and the date of report should be excluded from computing the period of limitation. 

(d) Provision is to be made in the Act that no court shall have jurisdiction to 
take cognizance of an offence or entertain a civil claim entertainable by an Adalti 
Panchayat except upon a report from the Adalti Panchayat having jurisdiction. 

(e) Provision is to be made that reports from the Adalti Panohayat either to 
the civil or to the criminal court shall be exempt from court-fee. 

Amendments to the Code, of Criminal Procedure—A new sub-clause as follows to 
subjection (1) of section 190, Cr. P. C., is to be added 

“ Upon receiving a report from an Adalti Panchayat of facts which constitute 
an offence 

Amendments to the Code of Civil Procedure—Order 4 —A new proviso to rule I 
oan be framed to the effect “ provided that a report relating to a civil claim received 
from an Adalti Panchayat shall be deemed to be a plaint duly presented to the 
court ”. 

Order 6—Buie 1- k proviso is to be added to the effect “ provided that pleading 
shall also mean a repor . of a civil claim received from an Adalti Panchayat. A new 
rale be framed that the rules contained in the said Order will not apply to a report 
received from the Adalti Panchayat. 

Order 7—Rule 11 —A new rule be framed that olauses (a), (6) and (c) shall not 
apply to a report received from an Adalti Panohayat. 
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APPENDIX XV 

Statement showing the dates on which the Committee met at Bhubaneswar 




Date 

Ho. of days 

1st sitting 

- 

19-6-1957 

1 

2nd sitting 

• • 

30-7-19571 

to 

3-8-1957 ; 
5-8-1957 
to 

7-8-1957 J 

CO 

3rd sitting 

•a* 

12-8-1957 

1 

4th sitting 


15-10-1957 

L 

5th sitting 


23-11-1957 

1 

6th sitting 


13-1-1958 

1 

7 th sitting 


29-1-19581 

to 

1-2-1958; 

3-2-1958; 

6-2-1958 

to 

8-2-1958; 

10-2-1958 

to 

12-2-1958, 

i 

- 11 

6th sitting 

« 28-2-19581 

4-3-1958J 

$ 2 

9th sitting 

„ h-s-iossi 

to 

22-3-1958 J 

- 6 

10th sitting 

** 

31-3-1958 1 

Total - 33 


OGP (P & S) 15— l e OOO—a-6-1968 



